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Preface 


The chapters that comprise this book represent my efforts 
during the late 1960s and early 1970s to look beneath the 
surface in three critical arenas: education, work, and man- 
power policy. My approach has been informed by the con- 
tinuing research of the Conservation of Human Resources 
Project at Columbia University, which I direct, and also 
reflects my close association with the policy arena stem- 
ming from my long-time chairmanship of the National 
Manpower Advisory Committee, my current chairmanship 
of the National Commission for Manpower Policy, and 
other governmental assignments. 

In 1968 I published a collection of earlier manpower 
essays, entitled Manpower Agenda for America (McGraw- 
Hill). The present book gives more considered views based 
on additional research and a broader perspective. Details 
about the initial publication of these articles, all of which 
have been revised in varying degree, are given at the back 
of the book. 

Iam indebted to Alice M. Yohalem of the Conservation 
Project for her conscientious and skillful editing. She took 
responsibility for eliminating overlaps, bringing the mate- 
rial up-to-date, and clarifying ambiguities. Without her 
efforts this book would not have been published. 

Ruth Szold Ginzberg made time in her busy schedule to 


improve the readability of the manuscript. To her also I am 
most grateful. 
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The Manpower Connection 


Introduction 


In the 1960s economists and other social scientists, return- 
ing to a long-neglected interest of their predecessors that 
had been initiated by Adam Smith, extended the estab- 
lished theory of investment to the acquisition of human 
skills and competences. Theodore Schultz, Gary Becker, 
and Jacob Mincer took the lead in elaborating a theory of 
human capital based on neoclassical economics. Starting 
with the assumption that people are constantly seeking to 
optimize their net position, they demonstrated that educa- 
tion and training, considered as investments, can explain 
differences in the lifetime earnings of different groups in 
the labor market. 

The data had an overwhelming consistency—those with 
the least education earned the smallest incomes; those who 
had the most schooling tended to be in the highest earning 
category; those whose educational attainment was average 
were in the middle of the income scale. The new theory was 
one more demonstration of the power of economic analy- 
sis. Although political scientists, sociologists, and psychol- 
ogists have had difficulty in developing cogent theories 
about such phenomena as the actions of modern states, the 
role of youth, or patterns of behavior, economists moved 
from strength to strength using their newly developed 
theories of human capital to explain not only determinants 
of lifetime earnings but also changes in the rates of birth, 
crime, divorce, and other critical dimensions of human and 
social behavior. While this introduction is not the appro- 


2 Introduction 


priate forum in which to examine the validity of the various claims put 
forward by the human capital theorists, a few caveats may be appro- 
priate in light of the focus of many of the chapters of the book. 

Part One, Education, calls attention to recent developments that warn 
against a simplistic reliance on the human capital theory as an explicating 
mechanism. Not only is there no more than tenuous evidence of in- 
creased benefit to the individual and society from the rapid expansion of 
investments in public education, there is also no strong evidence which 
suggests that the new emphasis on career education will lead to lower un- 
employment, higher earnings, or a larger national product. 

The first two chapters deal with basic weaknesses in educational plan- 
ning that reflect confusion over goals; Chapters 3 and 4 focus on the dif- 
ficulties of reforming urban schools; and Chapter 5 and 6 treat the lack 
of a realistic approach to occupational choice and career guidance. 

The difficulties encountered throughout the United States in the at- 
tempt to improve the performance of urban schools demonstrate that 
significant gains in output do not always result from increased invest- 
ments. Moreover, an examination of the economics of the proposed edu- 
cational voucher system indicates serious shortcomings that threaten 
democratic values. It seems to be considerably easier to pinpoint the 
malfunctioning aspects of the educational establishment than to find 
ways to improve the schooling of low-income and minority youth. 

Furthermore, neither the process of occupational choice nor the prac- 
tices of career guidance add credibility to the rational assumptions of the 
human capital theorists. Career decision-making relies heavily on indi- 
vidual values and goals, while guidance often creates distortions in indi- 
vidual choice because of faulty information, pseudoprofessionalism 
among practitioners, and outright discrimination in the advice that many 
of them provide. 

Let us quickly admit that the human capital theorists, agile as they are, 
would have little difficulty in taking account of these and many other 
imperfections. But the very flexibility of their theory, which permits 
them to encapsulate all types of behavior, eventually proves too much. 
For two hundred years economists have manufactured theories about 


society as if it were organized by independent men in the isolated pursuit 
of their individual interests, who calculate where their main chance lies 
and actively pursue it, A the 


ory that predicates an underlying rationalism 


3 lf by transmuting all actions into 
i the real advanta ital 
theory lies elsewhere. A more ge of the human capi 


appropriate framework for the analysis of 
be fashioned. 


opment of the 1960s and the early 1970s is 


human resources remains to 
A second important devel, 
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the focus of Part Two, which relates to the arena of work—an old theme 
that has surfaced anew. The first international conference on ‘‘The 
Quality of Working Life” was held in 1972 at Arden House, Columbia 
University, and was attended by representatives of most of the developed 
nations. The conferees engaged in extended discussions about the state of 
knowledge about work, alternative routes of experimentation, and future 
lines of action that might be pursued to improve the quality of working 
life on the factory floor and in the office. Among the possible improve- 
ments suggested was an alteration of the existing patterns of interaction 
between workers and management and between workers and their 
machines, with the aim of providing workers with more scope for self- 
determination and more responsibility for the production of goods and 


services. 
Concern that technology and specialization would rob workers of 


meaningful jobs dates back at least to Adam Smith and was a key point 
in the slashing attack of Karl Marx on the industrial capitalism of his 
day. Subsequently, Emile Durkheim predicted that increasing alienation 
would lead many to commit suicide. In the 1930s, Elton Mayo contrib- 
uted to the fame of the Harvard Business School through his pioneering 
studies of factory work as a system of social interaction. In the early 
post-World War II years, the staff of the Tavistock Institute of London 
broke new ground by looking at a wide range of problems in the work- 
place through glasses tinted with Freudian psychodynamics. Later, at the 
end of the 1960s, a number of researchers and consultants, primarily in 
the rapidly industrializing countries of Western Europe, were able to 
persuade a group of enterprising companies to cooperate in new experi- 
ments aimed at determining how the ‘‘sociotechnical’’ approach could 
reduce workers’ discontent and increase their morale and satisfactions, 
with corresponding gains in productivity. 

The American Assembly, under a Ford Foundation grant, held a large 
national conference on this theme in 1973, again at Arden House. In the 
same year, the U. S. Department of Health, Education, and Welfare 
published a report, Work in America, which gave further visibility to the 
problems involved, as did the detailed reporting of the General Motors 
Strike at Lordstown, interpreted by the media as a revolt of younger 
workers against the intolerable conditions of the assembly line. 

The Conservation of Human Resources Project has been concerned 
with many dimensions of work, and a summary of its evolving under- 
Standing is presented in Chapter 7. The three subsequent chapters speci- 
fically address the recently rediscovered concerns noted above. These are 
discussed with deliberate caution and constraint, since I am convinced 
that the reform of the workplace will meet with only limited success. To 
Improve conditions for the working man, it may be necessary to follow 


4 Introduction 


the more traditional methods of reducing hours of work, improving 
health and safety conditions, and increasing amenities. 

The last five chapters in Part Two shift the focus from work to work- 
ers. They consider three major groups of workers, highly educated man- 
power, blue-collar workers, and women, as well as the manpower prob- 
lems facing the armed services. Chapter 11 explores the disequilibrium 
between the enlarged supply of and the reduced demand for highly trained 
manpower. The serious tensions between the scientific leadership and the 
federal government are traced, and the early success of the scientist- 
statesman is linked to the troubles that ensued because of lack of public 
support for their goals and programs. The analysis also points to the 
built-in adjustment mechanisms in both the educational system and the 
economy, which are likely to prevent persistent long-term imbalances. 

Chapter 12 considers the manpower challenges that face the Depart- 
ment of Defense with a 1974-75 total payroll of slightly under $60 billion. 
The central thrust of the chapter is to stress the extent to which effective 
manpower utilization depends in the first instance on effective organiza- 
tional structures; secondarily on the incentive structures that contribute 


‘to or detract from the economical use of manpower; and finally on the 
commitment of the top leadership to a policy of effective manpower 
utilization. 


During the Vietnam era, we saw the emergence of the ‘‘hard-hat’’—the 
disenchanted, frustrated, blue-collar ethnic who was opposed to the 
emerging values of the youthful counterculture. The phenomenon was no 
Sooner recognized than it was made to account for everything from the 
Wallace candidacy to the backlash against the blacks. Chapter 13 carries 
a warning on the danger of generalizing about half the American 
working population (blue-collar plus service workers), without taking 

f their life experiences, 


radical changes in the instituti ee eae ie ee 
the larger society. 


are devoted to the policy 
T, a decade after its intro- 
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placing the disadvantaged can be judged a success. The answer is that it 
was truly more boon than boondoggle, although there are still wide mar- 
gins for making future training more effective and for reducing the 
slippage between training and employment. 

Chapter 17 traces the reasons why the federal government felt com- 
pelled to add a further dimension to its evolving manpower structure in 
the early 1970s through the establishment of a public employment pro- 
gram. The limitations of this route as a cure-all for excessive unemploy- 
ment are reviewed and found to be substantial, if not determining. With- 
out considering whether the widespread anxiety about the lowered 
productivity of the American economy is justified, Chapter 18 considers 
the potential of manpower programs, private and public, to contribute to 
removing the burden of technological change from the workingman. It 
shows that policies shifting the costs of change from the individual 
worker to society may prove to be a potent factor in facilitating more 
rapid technological and organizational advances. 

The manpower approach is substantially enlarged in chapters 19 and 
20. The former provides illustrations of diverse federal policies, from 
military procurement to social security, that impinge on the demand, 
supply, and utilization of the nation’s human resources in both the short 
and long run. Chapter 20 describes a variety of approaches to the study 
of the manpower problems of the nation’s large cities, many of which 
have been buffeted during the past two decades by many adverse devel- 
opments. The ability of a municipality to take constructive action to 
solve many of its difficulties depends upon the use of a broad research 
strategy to support its decision-making apparatus. 

The last two chapters address a broader range of issues, each of which 
is linked to the manpower theme. Chapter 21 criticizes the neglect of the 
strategic role of government in studies of the modern economy and 
society, a neglect that stems directly from the long-term bias of mainline 
economists who believe that Keynesian macrotheory grafted to Marshal- 
lian microtheory provides an adequate foundation for economic analy- 
sis. The error in this assumption becomes increasingly clear as inflation, 
balance of payments problems, and international monopolies play havoc 
with the stabilization efforts of the economic bureaucrats. 

The concluding chapter recalls one of the most exciting periods of 
social intervention in the United States in this century. This was the 
short-lived but intense interlude of reform directed toward creation of 
the ‘“‘Great Society,” which was expected to broaden opportunities for 
many disadvantaged groups—the uneducated, the unskilled, the poor, 
minorities, women, the aged, and the ill. A retrospective analysis reveals 
that, although the promises were excessive, the resources limited, and the 
accomplishments modest, on balance the record is favorable. The efforts 
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of a society that has the will to respond to the unmet needs of its citizens 
may fail, but the goodwill that accrues from addressing those needs as- 
sures that it will have a second, and even a third, opportunity. 


The underlying theme of this book is that all efforts directed toward 
improvement of the nation’s human resources require deepened know- 
ledge and the political will to alter deeply rooted social structures. By 
calling attention to new frontiers, the emerging discipline of human re- 


sources can facilitate the building of the consensus required to remove 
inequities and to broaden opportunities. 


Part One 


EDUCATION 


Fora century or more the American people have had a love 
affair with public education, and the 1960s marked a re- 
newal of the marriage vows. The word went forth that 
young people who remained in school long enough to 
obtain their high school or college diploma would have the 
inside track into preferred jobs and careers. 

This advice does not appear to be in harmony with the 
facts. The following chapters point up some of the incon- 
sistencies between the newly reaffirmed faith in more and 
more education and the harsh realities of the labor market. 
Specifically, they discuss reasons for the persisting diffi- 
culties experienced in educating low-income youth; the 
dangers of popular nostrums, such as career education and 
educational vouchers; the dynamics of occupational 
choice; and the urgent need for a redirection of career 


guidance. 


Strategies for Educational Reform 


The goals and performance of an educational system 
should be assessed by criteria related to the development of 
human resources. Among the criteria the first is freedom 
of inquiry, and the following personal reminiscence may 
emphasize its importance. 

In 1928-29 I was a student at Heidelberg University, at a 
time when that institution was in the top rank of the 
world’s great universities. Within the next few years, Adolf 
Hitler would destroy this center of learning, whose con- 
tributions to scholarship, science, and culture spanned 
more than five hundred years. To witness the Nazis’ rise to 
power, to live through the tortured years of Hitler’s regime 
(which occurred during the formative period of my life as 
an academic), made an indelible impression upon me. I 
learned that no educational institution, not even one firmly 
protected by a tradition of independence, stands immune 
from the dominant forces that shape the society of which it 
is a part. Those who devote themselves to the pursuit of 
knowledge and to the instruction of others must have the 
tolerance, if not the enthusiastic support, of the society 
that provides the resources to perform these missions. 

The teaching profession must always attempt to instill 
pupils with a respect for truth and free inquiry. If teachers 
fail in this, they run the risk of becoming the henchmen 
of an orthodoxy whose leaders are more concerned with 
indoctrination than with the pursuit of truth. As we are 
learning today, free inquiry may be unsettling; hence those 
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who know its worth must not abuse it. If they confuse the classroom with 
the political arena, they may not long enjoy the freedom society now 
grants them. 

Freedom of inquiry is the first standard for evaluating the educational 
undertaking from the vantage of a human resources approach; the 
second is the degree to which educational institutions understand and are 
responsive to the variety of human potential. 

Traditionally, our educational system has been concerned almost ex- 
clusively with the nurturing of cognitive abilities. Although cognitive 
abilities are critically important for individual and communal perform- 
ance, they are not the totality of human capacities. Yet in American 
schools athletics is the only major exception to the rule of concentration 
on the development of cognitive skills. At the high school and college 
levels, a considerable amount of effort and resources is directed toward 
identifying young people with athletic potential as well as those with aca- 
demic potential, toward nurturing and training them, and toward as- 
suring that the successful among them are well rewarded. Our schools 
should have sought long ago to identify, train, and reward young people 
with potential for superior performance in fields other than the academic 
or athletic—politics, the arts, crafts, or interpersonal relations, for 
example. 

A third criterion with which to assess the performance of an educa- 
tional system is its contribution to the broadening of opportunities for 
self-development and career progression. Because income inequality 
remains a fact of contemporary life, we dare not conclude that educa- 
tional opportunity makes little or no difference. The tens of thousands of 
young men and women from families of modest income who have grad- 
uated from public and private institutions and who have moved toward 
the top of the occupational ladder are proof that the role of education is 
a potent factor in social and economic mobility. 

Parental education, occupation, and income continue to be powerful 
determinants of college attendance. Sons and daughters of upper-income 
parents have a clear and unequivocal advantage. Since more than four of 
every five young people graduate from high school today, and since there 
are sufficient places in the higher educational system for all who have the 
requisite academic preparation, one must exercise caution in down- 
grading the contribution of education to economic and social mobility. 
We have had considerably more success than any other nation, including 
Communist countries, in enabling young people to acquire educational 
credentials that provide access to better jobs and careers. 

The fourth and last criterion is the amount of resources invested in 
education and the effectiveness with which these resources are utilized. 
The United States currently spends about $90 billion per year for educa- 
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tion; this is about 8 percent of the gross national product (GNP). In 1929 
educational expenditures represented only 3 percent of GNP. An increase 
of 160 percent in the share of national product directed to education over 
a period of forty years is noteworthy indeed. Aside from benefits to the 
individual citizen in terms of personal and career development, what 
does education contribute to the society at large? 

The last three Presidents of the United States, taking their cue from 
economists and educators, stated in turn that any young person who 
wants a good life should stay in school and acquire a diploma or a 
degree. The figures never supported this claim and they still do not. All 
that they say is that, on the average, the more education a person has, the 
higher his lifetime earnings will be. Even if the figures supported the 
Presidents’ claim, it would be objectionable if young people were to pur- 
sue education solely for its income-raising potential. When David 
Ben-Gurion was Prime Minister of Israel, he proposed that all who were 
interested in, and capable of profiting from, a university education 
should have the opportunity to pursue advanced studies even if they 
planned eventually to follow such mundane occupations as farmer, car- 
penter, soldier, chauffeur. He believed that education should be pursued 
for its own sake, not as an income-enhancing device. 


From a human resources vantage we have briefly reviewed four criteria 
for judging the performance of an educational system. To what extent 
does it protect free inquiry, nurture a wide range of human potential, 
expand the opportunity matrix, and utilize scarce resources effectively? 


Sources of Unease 


There is widespread unease about the high proportion of students at 
every level of the system, from elementary to graduate school, who are 
bored with lectures and other material presented in the classroom and 
with assignments to be done at home. Boredom occurs when an individ- 
ual is unable to see the purpose in an assigned task. At best, he will put 
Out minimal effort; more typically, he will avoid performing what he 
regards as a pointless exercise. We cannot place the blame for boredom 
On the teaching staff. If a student sees no point to the learning process, 
even the most skilled teacher may fail to engage his interest and elicit his 
Participation. Teachers aside, when an educational system contains a sig- 
nificant number of students who are bored and act accordingly, some 
facet of the system must be askew. 

A second cause of unease derives from the fact that many high school, 
College, and graduate students flounder and fail to complete their 
studies. We cannot draw facile conclusions about dropouts, who often 
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include some of a school’s ablest students. They realize that they are not 
learning any skill or discipline and refuse to remain docile under this cir- 
cumstance, even if it means leaving without a diploma or degree. 

A third source of unease derives from the fact that major gaps 
continue to exist in the educational opportunities available to different 
groups in the population. It is the poor, the rural, and the minority- 
group youth who are most likely to be victimized. The schools they at- 
tend, the curricula to which they are exposed, and the teachers who in- 
Struct them often are inferior. The outcome can be read in the rejections 
for military service for reasons of educational inadequacy. Data for 1970 
help to illuminate the wide national range in educational opportunity and 
acceptance for military service. In Minnesota, New Hampshire, and 
Washington, the rejection rate was between 0.7 and 0.9 per 100 men. In 
South Carolina and Mississippi, the rates were 25 and 22, respectively, or 
nearly thirty-five times as great. Such regional (and racial) differences are 
hard to justify in a country that prides itself on its democratic tradition 
and long-term support for public education. 

Other data, however, indicate considerable 
differentials among groups. For instance 
group 25 to 29 had completed an average of 10.7 years of Schooling, in 
contrast to 7.1 years for nonwhites. In 1970, the figures were 12.6 and 

12.2, respectively. The gap of 3.6 years had narrowed to 0.4 year. During 
the intervening thirty years, the educational achievement of nonwhites, 


measured in terms of years of schooling, had increased four times as fast 
as that of whites! 


Another cause of public unease is the fa 
(1960 to 1970), national expenditures 
ance in elementary and secondar 
$500 to $1,000 in stable dollars. 
pressed considerable concern ab 
local taxes to finance proposed sı 


Progress in narrowing the 
» in 1940, whites in the age 


ct that, within a single decade 
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Additional sources of unease, relating primarily to the effectiveness of 
increased public expenditures on behalf of education, warrant some brief 


comments. We have been pursuing the path of compensatory education. 
The federal government has been appropriating about $1.5 billion a year 
to this end. An advisory committee to the President and the Congress has 
reported that only about one-third of this amount initially reached the 
youngsters for whom it was intended. Moreover, the committee con- 
cluded that educators are only beginning to learn what is involved in 
designating an effective compensatory program. 

Many legislators have become disenchanted with educational leaders 
because, acting on their advice, the law-makers expanded government 
support for graduate programs only to find that the country now faces a 
surplus of educated manpower. In seeking funds for expansion, the edu- 
cators neglected to consider what part of the new output of doctorates 
would be fed back into the educational system to cope with increased en- 
rollments. They did not realize that the expansion of enrollments would 
soon level off for a variety of demographic, economic, and intellectual 
reasons and that, when this happened, new doctorates would be a glut on 
the market. f 

There has also been growing restiveness with the economists’ theory of 
human investment, which correlates educational attainment and lifetime 
earnings and which was adopted by many educators to strengthen their 
arguments for increased funding. Long before Christopher J encks, it was 
noted that about one-third of all high school graduates without college 
experience earn over $10,000 a year, while the same proportion of college 
graduates earn less. Even more striking is the finding that about two out 
of every five males with five or more years of education beyond high 
School earn $15,000 or more per year, while this is the case for only one 
out of twenty women. Clearly, for many people, the payoff from educa- 


tion remains to be proved. 


Directions for New Strategies 


Having set forth some operative criteria for assessing an educational 
System and having identified some of the sources of unease with the 
Present structure, I shall now propose some directions for new strategies. 

First, schools must be adjudged failures unless they accomplish three 
tasks: they must nurture curiosity, teach basic skills, and provide guid- 
ance in i options. a : r 

Ie pega bare ane and directing the curiosity with which 
all humans are endowed, then the school’s task is cut out for it. It must 
develop curricula and teaching methods that will pique children’s native 
Curiosity and must avoid, at all costs, assignments that suppress or elimi- 
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nate this inborn trait. It is difficult to identify the means by which we can 
take advantage of youthful curiosity, but surely it is a characteristic that 
warrants more attention than it has yet received. A study of how students 
spend their free time out of school may be a useful clue to whether their 
assignments in school are stimulating their curiosity. An ominous note: 
the average American who now has more than twelve years of schooling 
reads about one book a year! More effective development and use of 


curiosity should be high on the agenda of educational research and prac- 
tice. 


mature failure, and where those who encoun 
extra supports, the entire experience would 
outcome more productive, Evidence to the 
refuse to accept the thesis that children fro 


not profit from well-designed and well-exe 
Thirdly, 


contrary notwithstanding, I 
m disadvantaged homes can- 
cuted educational programs. 
3) on educational financing in 
, it is essential that the states assume more 
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Swedish system whereby all students spend some months at work during 
their high school years. Rather, it means that a concern for the relation 
between education and work should permeate the curriculum at all levels; 
that good educational and occupational guidance services should be 
available; and that after the ninth grade, students with little interest in or 
aptitude for academic work should be afforded alternative opportunities 
for development. 

Educators made an error when they promised the country to take care 
of all young people in the schoolroom until they are 18 years old. A signi- 
ficant minority of boys and girls cannot profit from so prolonged an 
exposure. They need opportunities to work, to earn money, to be 
associated with adults in purposeful activities for at least part of the time. 
Such alternative developmental experiences cannot be provided by 
educators alone within the confines of the school. A much enlarged pro- 
gram of work/study requires the cooperation of employers, trade 
unions, and the community. This is the single most important challenge 
facing American education, and it is one that requires action on a broad 
front. 

Finally, we need to 
educational system becomes 


make a series of adjustments to ensure that the 
more accessible to young and mature adults 
when they see the possibility of profiting from additional education and 
training. This implies a great many changes: in the policies adopted and 
the funding provided by legislative bodies; in the manner in which 
schools operate to facilitate reentry of pupils who have dropped out or 
have temporarily terminated their education at lower levels; in the 
willingness of employers to provide time for workers to continue or 


return to their studies. 


Concluding Observations 


searchers, administrators, and 


It will require hard work on the part of re 
ee at extent these strategies hold 


teachers to determine whether and to wh e i 
the promise of improving the productivity of the American educational 
system. To nurture curiosity, to improve linkages between school and 
work, and to provide easier access of adults to continuing education 
and training are essential steps in enhancing the role that education plays 
in the development of human potential. And it is this task above all 
others that educators must continue to address. 


The educational system cannot be a substitute for the family; it cannot 


cure poverty and racism, assure individuals good jobs and good incomes, 
sher in a brave new world. But 


Control delinquency and crime, or Us a ; 
teachers can make their students more intelligent, more considerate, and 
More sensitive to their own problems and to the problems of others. 
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Years ago, John Maynard Keynes expressed the hope that the day 


would come when economists would be as useful as dentists. I have the 
same hope for educators. 


Career Education: 
Many Questions, Few Answers 


Under the leadership of Commissioner Sidney Marland, 
the U. S. Office of Education arrived at a concept of 
“career education’’ early in the 1970s. At a meeting with 
the National Manpower Advisory Committee (NMAC) in 
1971, Dr. Marland discussed the rationale for this new 
educational program, its major features, and the gains 
envisioned. 

According to Commissioner Marland, a national pro- 
gram of career education is desirable because of the need 
to find a new focus for our large educational effort. He 
cited the relatively low productivity of the $85 billion ed- 
ucation industry, which is reflected in the high propor- 
tion of young people who complete their schooling without 
a marketable skill. The aim of career education is to 
provide both new focus and new direction to all levels of 
the educational system by relating a pupil’s education and 
training to his life and career objectives. 

The Office of Education envisioned four major models 
for career education: 

(a) Transforming elementary and secondary schools to 
place career planning at the center of their efforts. 

(b) Developing industry-related education and training 
so that work/study programs will become possible 
for many young people as early as age 13 or 14. 

(c) A home model, making use of modern technology 
such as television, to facilitate the education and 
training of housebound women. 
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(d) An institutional effort directed at people who are in training 
centers, hospitals, or prisons. 


The putative gains from this large-scale reform would include pre- 
vention of failure in school, development of a sound self-identity, 
deflection of unqualified youngsters from the mirage of college, 
improvement in the status of jobs that do not Tequire a college degree, 
and facilitation of movement between school and work in accordance 
with changing expectations and needs. 


The Response of the National Manpower Advisory Committee 


In response to Dr. Marland’s proposal, the NMAC emphasized the ne- 
cessity of eliciting support fr 
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be viewed as a consumption as well as an investment good. Many 
members of the work force are already conspicuously overtrained for 
available jobs, and they are correspondingly discontent. 

Specifically, the committee warned that care must be taken to avoid 
the use of work/study programs as a back-door entrance to the use of 
child labor. It questioned the assumption that business will cooperate in 
Providing expanded opportunities for these programs. Furthermore, it 
Predicted that, without guidance and counseling, which are critical to this 
type of effort but which are conspicuously weak in the career arena, the 
Program is unlikely to succeed. Nor is it likely to succeed unless 
employers begin to attach less importance to certificates and credentials. 

Finally, the NMAC expressed concern that career education may be 
used to discourage disadvantaged students from seeking admission to 
college. If it were used in this manner, it would close out opportunities 
for some students to improve their socioeconomic position through 
higher education. 


A Critique 


A careful review of Dr. Marland’s proposal and of the reactions of the 
Committee leads me to present the following observations. 
Although our present educational effort may not stand up well to a 


Cost/benefit analysis, I believe that it is worthwhile to appraise the 


Productivity of public investment in education in relation to other large- 


Scale programs such as defense, welfare, and health. There w ae 
to believe that education is doing less well than these programs, althoug 
it may not be doing any better. 


The only i d 
y important one of the four mo f 
Education is experimenting appears to be industry-related education and 


training efforts that would enable even young people in their early teens 
to engage in work/study programs. The other models do not appear to 
ave a central core on which significant improvements can be based. 
With regard to projected gains, only that which looks Sone to 
Permitting people to move back and forth between school and work in 
accordance with their changing expectations and needs holds significant 
Promise, “Failure,” “identity,” “mirage,” “status’’—these are loaded 
concepts, but they are not solid enough to support sound reforms. 
bservers of the Washington scene know that the formulation of aN 
A rams with new objectives is much easier than their effective imp e: 
entation. This is especially true in areas where the federal = : 
Sen Telatively little influence over decisions, or money to buy SEE lies 
“quiescence, The dangers of oversell are always present; the diffic 
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ucceeding are always underestimated. 


els with which the Office of 


20 Education 


The American economy is antiyouth in that employers, if they have an 
option, prefer to hire people in their twenties rather than those in their 
teens. Trade unions, pressed by their members for job security, also look 
askance at facilitating the inflow of young people into a job market that 
is already short on jobs and long on people. We must conclude, there- 
fore, that the key to successful career education—the expansion of work/ 
study programs—runs counter to deep-seated trends and tendencies. It 
will take much time and the accumulation of considerable evidence to 
prove, at least to me, that business will cooperate with the educational 


world to provide the work Opportunities that career education requires if 
it is to succeed. 

Granted that the educational System has many defects 
important finding that a great many students 
schools fail to acquire marketable skills, we 
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spending would be reflected in an increase in economic wealth. Many 
politicians in the developing and developed nations, disappointed by the 
performance of their economic systems, have begun to take a hard look 
at this doctrine, and some are now convinced that it is misleading. 
Millions and billions of dollars spent on schools may return little by way 
of increased national wealth in a short or even intermediate period. At 
best, the relations between education and the economy are significant 
only in the long run. 

Educators, having been through this unfortunate experience in the 
recent past, would be well-advised to proceed cautiously in the future. 
All education that is worthwhile has some bearing on how a person can 
earn his livelihood. But a raeaningful educational experience cannot rest 
Solely or even primarily on a calculation of differential future earnings 
based on educational achievement. To attempt such a calculation is to 
Confuse education with job training, personal development with market 
earnings, a good society with career achievement. If educators do not 
know better than to appraise education in terms of the earnings of their 


graduates, all critiques of education and educators have been too gentle! 
One final comment. I strongly approve of career education. The thrust 


Of these caveats is to help prevent career education from promising more 
than it can deliver. I have pointed to the barriers that must be removed to 
make it operational, to the excessive claims about its potential effective- 


Ness, to the challenges the educational system must still meet, and to the 
tion. Whether career education 


danger of : d 
: confusing the goals of educa ; ) 
will be just another governmental program strong in slogans and weak in 
effectiveness will depend on the extent to which the educational 
leadership takes these warnings to heart. 


e 


The Reform of Urban Schools: 
Illusion or Reality? 


Increasingly, our large city schools are 
of insoluble problems. First, a disturbi 
of students in urban school systems acquire little know- 
ledge or information and rarely learn a skill. Second, 
increasingly heavy financial investments are made for 
teachers and teaching materials, on the assumption that 
more money will result in improved schools. Again I 
contend that, while money is not unimportant, more funds 
will not necessarily bring about the desired results, 


mired in a swamp 
ngly large number 
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there simply is no way to establish a racial balance in the lower grades. 

Wherever trade unions are established, or where employees have 
similar controls over the conditions of their work, seniority tends to pre- 
vail. This means that the more experienced teachers do not have to teach 
in ghetto schools unless they want to. While many younger teachers are 
enthusiastic, their enthusiasm soon gives way to despair when they are 
assigned to ghetto schools, especially those where the supervision is 
Inadequate. 

In addition, physical plant and facilities tend to be below average in 
the low-income areas of the city. One need not argue that the quality of 
Physical facilities is critical to education, but bad facilities surely do not 
make instruction or learning easier. Moreover, the high mobility 
characteristic of many minority-group families places an almost insur- 
Mountable burden on the school system, which must attempt to care for 
and teach so many children who enter and leave several schools during 
the course of the year. 

Next, as Ellen Winston remarked at the White House Conference on 

ducation in 1965, it is difficult if not impossible to teach a hungry child. 
It is even more difficult to teach a child who comes to school after 
sufficient rest. Yet many children in ghetto areas are both hungry and 
tired, 

The fact that many parents are unable to participate in the education 
Of their youngsters presents a further deterrent to a child’s learning. In 
Many homes there is no father, and the mother may be hard pressed to 
Cope with the realities she faces. She simply does not have time and 
energy to oversee homework or to visit school. There is little reinforce- 
Ment at home of the school’s attempt to teach the importance of reading 
and writing, ae 

Finally, young children are aware of tensions and hostilities. At 
Present, when the race issue is to the fore, many pupils see the teacher as 
the enemy and stubbornly and adamantly refuse to follow instructions. 


The Dilemmas 


With these facts before us, and I believe they are facts and not impres- 
i Or prejudices, let us attempt to understand the dilemmas they rep- 
Sent. 
The first point is that we have romanticized the past effectiveness of 
Public education. It is not true that the public schools were effective in 
eir attempts to educate the children of European immigrants in the 
peteenth and twentieth centuries. Conflicting value systems had ar 
verse effect on the ability of these children to learn. The memoirs o 
raham Cahan provide unequivocal evidence that a considerable 


ni 
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number of Jewish youngsters on New York’s lower East Side found 
school to be an unhappy experience and profited little from it. , 

Although conflicts resulting from racial differences are more intense 
and intractable than ethnic or class conflicts, it would be a mistake to 
blame racial conflict for the poor performance of ghetto schools. After 
all, for a great many years, only black teachers were teaching black 
students in the South, with mediocre results. 

We are told that the ‘“‘conforming” child is the one with whom the 
school is best able to cope. With thirty or forty youngsters in a class, it is 
not surprising that teachers place heavy stress on obedience and find 
active youngsters difficult to handle. But life in the ghetto is rough, and 
even young children may already be disturbed. In many schools they are 
forced to sit still and may not leave their seats without permission. I 
suspect that one important nonfit between child and school is the ghetto 
pupil’s need for activity and the school’s insistence on immobility, 

Another parameter derives from the fact that many students face a 


the start. While educators realize 
me youngsters come from foreign- 
that the English spoken in the black 
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Learning requires discipline. More importantly, it requires self-disci- 
pline. If children come to school sleepy and hungry, they will find it hard 
to stay awake and attend to their teachers. And if they are poor and 
hungry, what is their motivation for learning? As Bert Lahr asked, 
“‘What’s the use of learning to count if you have nothing to count?” 


The Program of the Utopians 


Having inspected these dilemmas, let us take a look at the program of 
the utopian reformers. 

First, they recommend that all poor youngsters have an opportunity to 
attend a Head Start program. Since only about 10 percent presently do, 
this would mean a tenfold expansion of the program. 

Next, they advocate that we put much more money into school plant 
and equipment and that we raise teachers’ salaries in order to attract and 
retain better teachers. I do not know how much they want to spend, but it 
's important to remember that the American public at the present time is 
vesting about $90 billion in all forms of education. 

Their third contention is that classes ought to be small. Perhaps they 
should, but so far nobody has demonstrated that class size makes a real 
difference in outcome. There probably is a maximum class size above 
Which the effectiveness of the teacher is reduced. One does not have to 
be in favor of very large classes to be skeptical about very small ones. 

Another platform in the reform program is to provide free breakfast 
and lunch for all children, or at least for the poor. Still another 
recommendation is to abandon the six-hour school day and to continue 
Certain educational activities until the early evening, as well as on 
Saturdays and holidays. It would be hard to argue against a broadening 
and deepening of school programs; certainly this should be tested to 
learn if there is a strong demand for such activities. 

_ The Proponents of reform place heavy stress on increased parental 
involvement and more community control to overcome the lack of 
reinforcement to which we alluded earlier. In some cities, community 
Control has been the prelude to community conflict; in other instances, 
efforts to involve parents have not been successful because some parents 
ate afraid of the authority the school represents and others have little 
"me to devote to school concerns. f 
here is a strong plea for improved services, that is, for more school 
th hologists, guidance personnel, and speech therapists. Since many 
ildren in urban schools come from disadvantaged homes, it would be 
ard to downgrade their needs in this area. ee 
Other building block in the reformers’ edifice is the need for a 
culum sensitive to the problems of minority groups, so that a ghetto 


Currj 
can develop a positive self-image. In turn, teachers are asked to 
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learn more about the culture of the young people whom they instruct. 
The reformers also point to the need for strengthening of vocational 
education programs. Since many youngsters find it difficult to profit 
from academic instruction, it is easy to be attracted to this proposal. 
The final recommendation that the reformers repeatedly advance is for 
more individualized programming. After all, they say, schools deal with 
human beings, not statistical abstractions. 


A Critique 


A few brief comments on the reforms outlined above. 

First, there is not enough money available nor will enough money 
become available to implement even half of these specific proposals. No 
matter how large a reduction is made in the budget of the Department of 
Defense—and in 1974 its budget request rose—there still would not be 
enough money to introduce all of these reforms. 

Even if money were less of an issue and class size were reduced, we 
would face a manpower constraint. It is reasonable for the schools to 


seek to attract and to hold larger numbers of fine teachers, but we cannot 
expect them to hire a sufficient number of t 


alented instructors to cover 
an increasing number of small classes. 


Time plays a role. Even if we could begin now to reform the 
instruction of teachers to produce greater sensitivity to the cultural 


backgrounds of minority children, it would take a long time (Paul Mort 


used to say forty years) for the innovation to work its way through the 
system. 


ay offer some leverage 
y characterize schools in 


A Realistic Approach 


My first recommendation is to place a performance requirement on the 
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school system. Under the constitution of the State of New York, for 
example, every child is entitled to certain basic educational services. I 
would like to see every state enforce such a provision, that is, I would like 
state commissioners of education to measure the extent to which local 
boards of education meet their responsibilities. Although it is argued that 
current achievement tests are tests of performance, they are not used in 
this manner. I would like the state commissioners to require each school 
to explain the subnormal performance, if any, of its students and to 
explore how the amount of slippage can be reduced. 

My second recommendation relates to the gains that might accrue 
from ungrading the first three school years which, together with kinder- 
garten, would provide children from differing backgrounds with more 
flexibility during the initial adjustment period. I suspect that ungrading, 
with some differential allocation of resources, would enable more 
children to acquire basic skills. Moreover, it seems to me that a 
considerably larger research input is required to improve the curriculum 
for the first years. For example, we know much less than we ought to 
know about the teaching of reading. ; 

Conventional wisdom holds that the best way to improve educational 
Output is to increase pedagogical input. I see little prospect that the 
American people will vastly increase their expenditures for public educa- 
tion. The schools will have to continue with the same proportion of talent 
they have been able to attract in the recent past. We may, however, be 
able to supplement this. There would be many advantages, for example, 
if interested college students could be pursuaded to spend a semester ora 
Year as teachers’ assistants in ghetto schools. It would be relatively easy 
to combine such teaching experience with reading and writing assign- 
Ments that would justify giving students college credit in a wide range of 
fields, from English to social sciences. The infusion of this new stream of 
Manpower would have several benefits. The student teachers would be 
volunteers, they would be enthusiastic, and they would not be a threat to 

€ permanent bureaucracy. 

l would also like to see - breakfasts—as well as free lunches—for 
Poor children. Since we cannot do very much in the short run about pro- 
viding improved housing for the poor, we can at least take action on the 
food front, , 

Despite my reservations about the consequences of more community 
Participation, I think it would be advantageous if more parents were 
“Ncouraged to come to school and talk to the administration and the staff 


about the Progress of their children and about how they might be helpful. 
ive introversion. 


st city school systems suffer from excess! 
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tical to introduce work/study programs than to increase vocational pro- 
grams, which are very costly both in money and in staff. 

The teaching profession has done itself a disservice by asking the com- 
munity for more money with the promise that this will permit it to serve 
the needs of all young people. I do not think that the profession can 
deliver on that promise. Schools can serve many youngsters well, but 
they are simply unsuitable environments for certain adolescents who 
need instead opportunities in the real world. 

One of the weaknesses in our society at large, and in our schools in 
particular, is the poor linkage between one subsystem and another. 
Recent efforts to improve this linkage for poor children have been im- 
pressive. Increasingly, we are telling them that, if they make an effort in 
high school, and if they perform adequately, we will assure them a place 
in college. 

Even if all of the foregoing suggestions for improvement were to be 
implemented, the schools would probabl 
consequently, we need second- 
those who say it is better to h; 
form effectively than to have 
grams for young adults. But t 
to prevent all failures, any m 
eases, and therefore we must i 
rehabilitative efforts. Among the specific ad 
provide special programs for high 


ate, in one fashion or another, that 
me a second chance. 


The Economics of the 
Voucher System 


A voucher system involves a governmental authorization 
up to a stipulated amount for the individual to purchase a 
service in the market. One of the first proponents of a 
voucher system for education in the United States was 
Milton Friedman, who in 1955 (in Economics and the Pub- 
lic Interest, ed. Robert Solo, Rutgers University Press) 
argued that its adoption would lead to a series of improve- 
ments: greater individual (parental) freedom through 
broadened consumer choice; increased efficiency and 
economy through introducing competition where monop- 
oly had earlier held sway; and greater diversity through an 
increase in entrepreneurship. Friedman knew that condi- 
tions of scale might inhibit the introduction of multiple 
schools in sparsely settled areas, and he recognized that a 
voucher system would be welcomed by groups committed 
to the maintenance of segregation. But he argued for 
“freedom,” even if it would force blacks to wait for a 
changed attitude among whites before they could attend 
desegregated schools. 

The Center for the Study of Public Policy, otherwise 
known as the Cambridge group, headed by Christopher 


Jencks, developed a planning document for the Office of 
Economic Opportunity that explored whether the voucher 


system might be used to speed certain specific educational 
objectives: increased diversity in curricula and teaching 
methods; desegregation; increased opportunities for 
minority children to attend better schools; greater parental 
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choice; more disclosure of information from schools competing for 
public support; and public funds for the financially vulnerable parochial 
school system. Since the Cambridge group has been principally con- 
cerned with better education for children from low-income families and 
minority groups, it seems fair to say that if this ‘‘redistributive’”’ effort 
cannot be accomplished, these proponents of the voucher system will not 
be interested in experiments testing its other potentialities. 


Lessons from a Pluralistic Economy 


Our society has been attempting for several decades to establish better 
conditions for the poor and otherwise disadvantaged on a series of 
fronts: housing, welfare, income, and health, as well as education. The 
results of these experiences deserve attention, even if we ignore certain 
refinements. The following generalizations can be ventured about these 
governmentally engendered efforts to bring about substantial improve- 
ments in the quantity and quality of services available to the poor and 


disadvantaged: 

(a) The programs involve expenditures of many billions of dollars 
annually. 

(b) The expectations on which they are based are seldom, if ever, ful- 
filled. 


(c) Congress is hesitant to assume 
viously carried by state and local 
(d) The expenditure of increased su 


large financial commitments pre- 
governments. 
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, In quick review, we note first the introduction of governmental financ- 
ing for preschool programs. Head Start made it possible for the children 
of many poor families to attend nursery schools, a type of schooling 
formerly available only to children of parents who were able and willing 
to pay. But with minor exceptions, this departure has provided a service 
that involves little commingling of children from different backgrounds, 
Since Head Start has been overwhelmingly engaged in establishing new 
Institutions to serve only the disadvantaged. There would have been no 
Significant expansion of Head Start for children of low-income families 
had the government stipulated that the poor and the black be admitted in 
large numbers to existing, predominantly white, middle-class nursery 
Schools. 

A second major thrust has been the effort, led by the federal govern- 
Ment and reinforced by state and local governments, to make supplemen- 
tal resources available to schools whose pupils are primarily from dis- 
advantaged homes. Two findings are important. Despite legislative dicta, 
Much of the additional money ended up in programs available to children 
from middle- and even upper-income homes. Similarly, advisers to the 

€partment of Health, Education, and Welfare have determined that 
Many of these grants resulted initially in no appreciable gain in the edu- 
cational achievement of the children who were the target of the effort. 

Through a combination of legislative, judicial, and administrative 
Pressures, reinforced in certain areas by political leverage and public 
pPinion, some progress has been made to broaden the opportunities for 

lack youngsters to attend predominantly white schools, where the level 
Of student achievement has been considerably higher than in all-black 
rchools, For a variety of reasons, including cost and length of transpor- 
ation, student and teacher hostility, fear, and preference for remaining 
ae One’s own group, many black families who were given the ao tat 
ae, to enroll their children in predominantly white schools did not 
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Let us distill these findings from two decades of educational reform: 


(a) It proved easier for the federal government to start a separate pre- 
school program for disadvantaged children than to insist that they be 
admitted into existing institutions which were not able to cope with 
large numbers of such youngsters. 

(b) It proved easier for government to provide several billion dollars of 
additional educational funding annually than to assure that the 
money accrued to the advantage of the targeted disadvantaged popu- 
lation. 

(c) The black community has become increasingly uneasy about the 
practicality or desirability of school desegregation and, accordingly, 
in many localities has opted for control over ghetto schools. 

(d) The proportion of black students in parochial and private schools, 


on a paying or scholarship basis, has increased substantially in recent 
years. 


A Closer Look at Educational Vouchers 


We are now ina better position to look more closely at the Proposal for 
instituting a system of educational vouchers and at the Prospects for the 
achievement of the planners’ priority objectives. 
The Cambridge group’s proposal has the following components: 
(a) The voucher system would cover the full 
tion, thereby encoura 
public schools. 


operating costs of educa- 
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most blacks are Protestants and most parochial schools are Catholic or 
Jewish, it is difficult to see how this system would benefit blacks. 

The objective of assuring more blacks and other disadvantaged chil- 
dren access to good private schools hinges on the establishment of new 
schools and their ability to provide better education at the average cost 
Per pupil in the public school. Under a voucher system, the subsequent 
withdrawal of sizable numbers of white and black pupils from existing 
Public schools would raise the existing per capita cost. Advocates of the 
voucher system might respond that, even if the average cost were in- 
Creased, it would be accompanied by an improvement in quality. In any 
case, the voucher system in itself would not contribute to narrowing the 
Substantial differentials in per capita expenditures that currently exist 
among states and among localities within the same state. , 

The contention that vouchers for disadvantaged children would facili- 
tate their acceptance at private schools because they would be worth 
more than vouchers for advantaged children has the following implica- 
tions. The Cambridge group indicates that the special financing would 
come only from the federal government. Whether it would in fact be 
forthcoming is, to put it conservatively, moot. Moreover, the assumption 
that it is easy to determine which families would be entitled to a more 
valuable voucher does not hold, given the variability in both income and 
expenditures over short periods. Moreover, as the Cambridge group 
realizes, the fact that a student is black or poor does not necessarily imply 
that he will be more difficult to educate. If that is so, why should the 
community provide the school with an override in tuition? , 
If the proposal were acceptable to taxpayers, it might go a small dis- 
tance toward facilitating the admission of disadvantaged children to 

sirable private schools. The limits on these admissions would be the 
numbers and proportions of underprivileged children that these schools 
Menja be willing to admit, and these of course derive from the pressures 

at might be exercised on the schools. d 
„The Cambridge group expects discrimination to be controlled by a : 
ministrative surveillance and by a lottery for admission but, as note 
earlier, the majority of private schools are presently under religious 
auspices, It is highly improbable that any level of government would = 
feo these institutions to accept large numbers of enaren or ar 
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such institutions. 
he better nondenominational private sch 
ion ait more per pupil than the public sc 
> DO school within.the voucher system wou 


additi ; 
ditional tuition, The impact of such a regulation s 


ools currently spend 50 to 
hools. Yet, under the pro- 
Id be permitted to charge 
hould be clear. If 


34 Education 


affluent parents are willing to invest several thousand dollars annually in 
the education of their children, these high-tuition schools would not par- 
ticipate in the voucher plan. One possible consequence would be a reduc- 


tion in the number of minority children whom these schools would accept 
if an alternative were to become available. 
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sion policies and procedures to accept a large number of disadvantaged 
children. While some would enter the system, the question remains, how 
many? We have argued that the number would be small because of the 
following facts. Most private schools are under denominational auspices, 
and the better nondenominational schools are unlikely to join the system 
if they expect that the proportion of black and poor children would 
exceed 20 percent or so. Therefore, the voucher plan must be assessed 
Specifically from the viewpoint of its contribution to the establishment of 
new schools that would be superior to those currently in existence. 

Economists have long proceeded on the assumption that entrepreneur- 
ship is a scarce resource. To expect to find many people capable of 
bringing new schools into existence, staffing them, and structuring cur- 
Ticula attuned to the needs and interests of the student body is contrary to 
experience. Thus, if existing private schools are unlikely to accept many 
disadvantaged youngsters under the voucher plan, and if well-run 
Schools are difficult to establish, there is little basis for following the 
voucher route. 

There are additional dimensions to the establishment of new schools. 
The Cambridge group is as silent on the matter of funds for new con- 
struction as it is on the purchase of units that are currently part of the 
governmental system. It is unlikely that hard-pressed taxpayers will view 
with favor the appropriation of additional funds for new construction on 
the ground that “competition” will have beneficial effects on perform- 
ance. Moreover, if educational costs are not to be increased unneces- 
Sarily, a regional planning mechanism would have to assess the need for 
additional Capacity and to choose among competing institutions, public 
OF private. The decision would almost certainly favor the public sector. 

A Possible alternative would be the sale of existing public schools to 
Private sponsors, Milton Friedman contemplated this in his original pro- 
Posal. But such sales are unlikely, among other reasons because most 
SPonsors do not have the requisite capital. Moreover, we must allow for 
‘trong resistance from the educational leadership, as well as from tax- 
Payers, to dismemberment of the public system. ae hei 
rS Matter related to a potential shift in ownership involves the mod 

nge contractual commitments held by teaching and administrati 
-ais in public schools which cover tenure, increments based on years of 
et Pension rights, and related employment benefits. The chaos of 
itn in the Ocean Hill-Brownsville section of Brooklyn sowe ee 
ne rning that, even if school buildings could be sold or ae edigu 

w management, the legal commitments to staff represent a barrier 
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competition presupposes some approximation of equality of bargaining 
power. And that is missing in the case of the poor and the disadvantaged. 
Because they have more income, are more powerful politically, and prac- 
tice housing discrimination, middle-class whites have succeeded in re- 
moving themselves from close contact with disadvantaged blacks. It is 
fatuous to believe that the white community will permit a voucher system 
to remove the barriers they have laboriously erected to protect themselves 


and their children from what they consider to be undesirable contact with 
the disadvantaged. 


is powerful in light 
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dren are not social objectives that can be easily accomplished in a society 
that remains heavily racist, is unbalanced in its population distribution, 
and has found little relationship between additional educational inputs 
and educational achievement. That a gadget such as a system of educa- 
tional vouchers will succeed in resolving a problem with which the courts, 
Congress, and state and local legislatures have had but modest success, 
despite resort to police power and the expenditure of many billions of 
dollars, is a presumption based on faith, not facts. 


A Trial Balance Sheet 


Recourse to a voucher system, even under the safeguards recommended 


by the Cambridge group (which will not necessarily be adopted or en- 
forced by many jurisdictions), promises the following: 


(2) To shore up parochial schools. 

(b) To encourage black nationalists in the ghetto to organize and operate 
their own schools. j 

(© To ease the costs of upper-middle-class parents who now 
children to private schools. 

(d) To increase the number of mediocre private schools. 
(e) To weaken an already weak public educational system in ci 
high proportion of minority residents. 

To broaden the access of some black and 

and private schools. 
(8) To counter the forces operating to enfor 
Schools, 


send their 


ties with a 
poor students to parochial 


ce desegregation in public 


There are good reasons for citizens to be concerned about our halting 
Progress in speeding school desegregation and about improving the 
duality of education for the ghetto child. Effective reform of the large 
Clty school systems will not be easy. Some years ago, an unpublished 
report of a White House Task Force unanimously recommended estab- 
'shment of a competitive system of education in each major metropolis 
to be subsidized by federal funds for a period of a decade or more. Here 
Was a Temedy cut to size. The voucher system is not. Moreover, vouchers 
threaten many values that need reinforcement, not impairment. The 
Country needs more institutional reforms, not more gimmicks. 
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Restatement of the Theory of 
Occupational Choice 
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ends in a compromise, as the individual seeks to find an optimal fit be- 
tween his interests, capacities, and values, and the world of work. 


“Process” reappraised. The restructuring starts by acknowledging that 
the process of occupational decision-making is not limited to a decade, 
but may extend through a person’s working life. This revised conclusion 
about the choice process was reached as a result of continuing research. 
The original study had focused primarily on youths from upper-income 
homes who had sufficient time, money, and options to work out their 
choice problems—with the result that many ended up in professional 
Careers. We did not appreciate, until a subsequent study of the career 
Patterns of highly educated middle-aged men, that even those who enter 
a profession may move on to different types of work, either related or 
Unrelated to their original choice. 

Another factor that suggested a reappraisal of the matter of timing was 
an investigation into the occupational choices and career development of 
Women. The male model of preparation for and choice of work, usually 
followed by a clear transition to full-time work or a career, does not fit 
the female prototype. Many women interrupt their educational prepara- 
er to marry, and their career development is frequently marked by 
Shifts between work and home. Moreover, because the careers of their 
husbands traditionally have taken precedence over their own, women 

ave been forced to modify or alter their career objectives. 
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young person makes between childhood and young adulthood do have a 
cumulative effect on his or her occupational prospects, we now believe 
that these decisions are not determining. 

There are several reasons pressing for revision of this facet of the 
theory. The first is the elongation of the preparatory process. Since 80 
percent of the age group graduates from high school, and since half of all 
graduates enter postsecondary education or training, decisions made 
prior to age 20 do not appear to be as determining as we had predicted, at 
least for the two out of five whose options remain open. 

To a lesser degree, this is also true of those who do not have the quali- 
fications for or the interest in entering formal education or training after 
high school. Many of these young adults spend two to four years in 
military service as a result of which their horizons may be broadened, 
they usually acquire some skill, and they are entitled to valuable benefits 
that may encourage them to pursue specialized training. Others among 
dropouts and terminal high school graduates have an opportunity to 

supported training, which may in- 
tional objectives. 
ognize that the career development 
ally affected by the type of employ- 
mpany with an internal labor market 
ortunities are geared to seniority, the 


c c i at a later time; earlier occupational 
decisions will be of relatively little significance. 
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Reformulation of the Occupational Choice Theory 


Herewith, in brief, is the reformulated theory of occupational choice: 
Occupational choice is a process that remains open as long as 
one is able to make or expects to make work- and career-related deci- 
sions. This process may continue throughout a person’s working life. 
While the successive decisions that are made during the prepar- 
atory period will have a shaping influence on a subsequent career, later 
experiences on and off the job may also materially affect one’s work and 
life and thus can result in new career decisions. 

People make decisions about jobs and careers with the aim of 
finding the best possible fit between their principal needs and desires and 
the opportunities and constraints in the world of work. 

My reformulated theory, then, states that occupational choice is a 
lifelong process of decision-making in which the individual constantly 
seeks to find the optimal fit between career goals and the realities of the 
world of work. 

The fact that an individual remains in the same occupation does not 
imply an unchanged occupational choice. Consider the professor who, 
after being granted tenure, radically reduces the time he devotes to 


scholarly endeavors and seeks his major satisfactions from consulting, or 
lonel who, passed over for promotion to 


on the golf course. Or the co P ; 
brigadier general, spends his last four years in the military service 
lifies for retirement. 


passively avoiding trouble until he qua! 
dical changes in their 


Moreover, many who make one or more ra 


organizational employment—the physician who leaves private practice to 
and who, after a few years, shifts 


become a public health administrator 
to a senior staff position in a hospital—may still be pursuing the same 
occupational goal. If, as I now believe, the process of occupational 
choice is as long as one’s work life, it is necessary to distinguish between 
the individual’s latent and overt occupational behavior, so that the 
critical elements of continuity and change in career development can be 
isolated and evaluated. 

Also important in this connection is the fact that for every individual, 
the passage of time is a critical factor. On the one hand, major changes 
occur over the years: he accumulates skill and work experience; his 
interests and values may shift; his personal and family circumstances 
may change. Moreover, prospective employers look differently at a 
young adult just out of school, at a worker in his prime, and at a person 
who is entering the last third of his working life. 

In the original version of our theory we paid little attention to these 
facts, as we focused primarily on young white men from middle- and 
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upper-middle-income homes who were college bound or college 
educated. We had deliberately selected this group because it had a wide 
range of options as a result of family income, sex, intelligence, race, and 
educational opportunity. In the two intervening decades our research 
increasingly concerned disadvantaged populations—the undereducated, 
the ineffective soldier, blacks, women, the poor—with the consequence 
that we became increasingly sensitive to the manner in which inequalities 
in income, malfunctioning institutions, and prejudice and discrimina- 


tion, reduce the options and increase the constraints that many people 
face in choosing their occupations. 


Constraints on Occupational Choice 


tional credentials, thus cutting the 
tions and careers. 
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occupational decision-making process, particularly for the less affluent 
members of the community, requires major reforms in the educational 
system, I do not wish to focus exclusive attention on the reform of the 
school because of the important role played by experiences in the world 
of work in an open-ended occupational decision-making process. Partic- 
ularly important are linkages among institutions, for instance, among 
different levels of the educational system; between high school and later 
training; between high school and the armed forces; between military and 
civilian careers; between home and work; between mental hospitals or 
prisons and the labor market. Movements between and among these dif- 
ferent sectors are the essence of adult work experience. Consequently, if 
the transition from one sector to another is facilitated, there is less likeli- 
hood of slippage and concomitant waste of talent and personal frustra- 
tion. Since full-time commitment to the labor market typically occurs 
after a young person has moved back and forth among school, the mili- 
tary, the civilian labor market, and homemaking, the importance of 
smoothing the pathways among these sectors is vital to satisfactory 
career resolutions. : 
While education is the open sesame to many prestigious occupations 
and careers, extended education does not assure worker competence. 
There is a real difference between evaluating educational background to 
determine whether a person has the basic knowledge required for a 
present or prospective assignment and using educational attainment as a 
screening device. Yet many employers who confuse certification with 
ability not only inflict hardship upon job seekers but ultimately hurt 


themselves. 


Conclusion 


The reformulation of the theory of occupational choice grows out of 
two decades of empirical research in manpower economics, much of 


which has been focused on the occupational problems of disadvantaged 


populations. These efforts have helped me to understand that the model 


used in the original investigation, a group with maximum options, could 
not support the subtitle A” Approach to a General Theory. Conse- 
quently, we have sought to broaden our knowledge of the ways in which 
critical reality factors such as income, Sex, and race operate to limit 
occupational choices. 

The original formulation was based on a developmental approach; my 
reformulated theory stands on sociopsychological formulations. I have 
sought to make room not only for the individual as the principal actor in 
the decision-making process, but also for external forces, past and 
present, that set the parameters within which the individual must make 


his choice. 
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My greater sensitivity to reality factors in the present formulation does 
not contravene my conviction that the individual remains the prime 
mover in the decision-making process. Although young people who grow 
up in adverse circumstances have fewer real choices in shaping their lives 
and careers, everyone has some options and most of us have several. 

The critical issue is whether individuals explore the better options that 
are available to them, especially since few choices can be exploited with- 
out cost. Unless a person is able and willing to put forth effort, he may 
not realize his potential. Although inequalities based on sex, race, 
income, and lear «ing are pervasive and can have a crippling impact on 
the career and life choices of many people, many other Americans are 
not seriously handicapped. They have a variety of alternatives, and a 


high proportion among them are able and willing to make the investment 
required to realize their choices. 


) 


A Critical Look at Career Guidance 


Guidance is a young profession, a little more than 
sixty-five years old. During its brief existence it has under- 
gone several major changes in orientation. It began by 
helping low-income youngsters—most of whom were no 
more than 14 years old—to find jobs after stopping 
school. That was in 1908. In the thirties, emphasis was on 
«matching men and jobs”’ by attempting to assess the apti- 
tudes of the unemployed and fit them with skill require- 
ments for specific positions. 

After World War II, the profession adopted a develop- 
mental approach heavily dependent on psychology. The 
whole person—his attitudes, feelings, and aspirations—be- 
came the center of concern. The guidance counselor 
became, in effect, a therapist. No longer was he chiefly 
concerned with specifically vocational problems. The net 
result of this change is that present-day guidance has an 
exaggerated and unrealizable ambition: to add signifi- 
cantly to human happiness. Today, career guidance repre- 
sents a minor commitment of the counseling profession. 

A study of career guidance is complex, since it is 
provided at thousands of sites and in many different kinds 
of settings. Its practitioners have widely varying educa- 
tional backgrounds, and the potential clientele represents 
diversity in age, race and ethnicity, income level, place of 
residence, and stage of career development. 

For three years in the late 1960s, our Conservation of 
Human Resources Project studied how guidance performs 
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its functions and how well it meets society’s needs. The study group 
investigated practitioners, the institutional frameworks in which they 
work, and the effectiveness of guidance as a tool in career decision- 
making. The researchers made recommendations—to the profession and 
to.the public—for strengthening guidance and for expanding its use. 


Logistics of Guidance 


An estimated sixty thousand persons work as guidance counselors in 
the United States. Perhaps as many as two-thirds of them are employed 
in secondary schools. The next largest group works in vocational rehabil- 
itation agencies and the Federal-State Employment Service. A small 
number of counselors work in elementary schools, colleges and universi- 
ues, community service or profit-making organizations, or are self-em- 
ployed. 

This distribution reflects an inadequate allocation of guidance 
resources for the large number of persons with serious career problems, 
including members of minority groups, college students, young out-of- 
school adults, returning veterans, mature women reentering the labor 
force, experienced workers seeking to change jobs or careers, and older 
persons approaching retirement. Guidance today is preoccupied with 
youth to the neglect of adults; it is overly concerned with educational 
goals and underinvolved with the problems of the workplace. 


Counselor Training 


Most school counselors ar 
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college. A significant number have worked in some other capacity for 
their present employers before becoming guidance counselors. The 
educational credentials of rehabilitation agency and Employment Service 
counselors range downward from doctorates in clinical psychology fol- 
lowed by a year’s internship to less than a college degree. 

Of course, not all counselor training takes place in graduate schools. 
In every occupation skills are acquired on the job. Counselors can grow 
in expertise and understanding as they work with their clients. An impor- 
tant consideration here is the quality of professional supervision a 
counselor receives; he may or may not be able to learn from highly 
trained and experienced colleagues. Supportive learning environment is 
probably more characteristic of guidance and professional counseling in 
the Veterans Administration and in well-run community agencies than in 
the typical school or Employment Service setting where counselors often 
are supervised by administrators who know little about guidance. 

The training of guidance counselors usually takes place in schools of 
education or in allied departments. Faculty and courses frequently are 
borrowed from cognate departments of psychology or sociology and are 
adjusted, often poorly, to the needs of students of guidance. Many stu- 
dents attend classes part-time while they earn a living, which makes it 
difficult for them to become fully engaged in their studies. There is 
overemphasis on the classroom to the neglect of field work. These are 
only a few of the problems at the education and training level. 


Problems of School Guidance 


As we have seen, most guidance counseling takes place in junior and 
senior high schools. At these sites the focus of counseling is upon helping 
students to achieve emotional maturity. High school counselors also 
spend time helping upperclassmen decide on suitable colleges and fill out 
applications. 

Recently guidance has been making strong inroads into elementary 
schools. While there is no question that elementary schools need 
strengthening, there is a serious question whether provision of more 
guidance personnel is a realistic response. Curriculum change, ungraded 
classes, remediation, and similar innovations in the elementary school 
system appear worthwhile but, except for some instruction about the 
world of work by the classroom teacher, there is no rationale for an ele- 
mentary school service devoted to individual career decision-making. If 
there are missing pupil personnel services at lower grade levels, they may 
have to be supplied; but the unique skills of the career guidance profes- 
sion are not relevant for very young children who are a long way from 
making an occupational choice. If money were of no concern, it might be 
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worth experimenting with elementary school guidance; but since funds 
are limited, other unmet needs should take priority. 

Moreover, elementary schools are not handling their principal func- 
tion well. They are not providing many children with the fundamental 
skills essential to later performance. It is certainly more important for 
pupils in the lower grades to learn to read, write, and compute than to 
receive a service that is only peripheral to the learning function. f 

The great preoccupation of counselors with emotional development is 
based on the assumption that young people need help in clearing away 
the psychological underbrush that litters their pathways into the world. If 
this is done, the profession believes, young people will be better able to 
make sound choices. 

Actually, a high proportion of high school counselors are not engaged 
in any type of guidance. Instead, they are heavily involved in helping 
their principals keep the schools orderly. They deal with disturbed stu- 
dents, those in trouble with the police, or youths with drug problems. In 
other words, they are “‘cooling it” for the administration. Admittedly 
these are necessary tasks, but when performed by guidance personnel, 
the counselors’ effectiveness is reduced. Many students come to consider 
counselors as administration stooges, rather than as student advocates. 

It is always difficult for a staff member to alert a superior about insti- 
tutional malfunctioning. Nevertheless, it is part of a professional’s 
responsibility to point out shortfalls to both insiders and concerned out- 
siders. Just as the medical profession has no right to refrain from publi- 
cizing the existence of preventable lead poisoning in many children, 
counselors have no right to observe maltreatment or mishandling of 
pupils without calling it to the attention of those in authority, in or out of 
the school. They must be able to judge what they can and cannot remedy 
themselves. Counselors cannot change the incomes of ghetto residents or 
eliminate prejudice, but they can Press for nondiscriminatory assistance 


and instruction and they can make an effort to protect disadvantaged 
youngsters from adverse influences. 
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offers and given the option of accepting or rejecting these services. The 
reluctant client has little motivation to make effective use of the 
proffered help. Like all services, guidance can benefit only those who 
understand its potential value. 

Since the paths of many youngsters have been narrowed or closed be- 
cause of family poverty, minority status, poor schooling, and the like, 
their prime need is for substantive advice about jobs, skill training, com- 
munity colleges, and services that can help them find a way to make a 
living. Guidance counselors might be able to broaden the options of these 
young people if counseling were better oriented to their needs. 

Those who can best afford self-exploration—young people from the 
middle and upper classes—have the largest number of options, but the 
assumption that guidance significantly enhances their prospects for a sat- 
isfying life is open to challenge. Suburban high school students, who gen- 
erally have the greatest access to guidance services, see counselors on the 
average of two to four times a year during six years of junior and senior 
high school for less than twenty minutes per session. At the beginning of 
the 1970s, the national ratio of counselors to students was in the neigh- 
borhood of 1 to 550. With the current amount of counseling available to 
each student, it would be astonishing indeed if guidance could signifi- 
cantly change his life. 

The fact is that young people from high-income homes have more 
leeway than the poor both to make mistakes in their career planning and 
to recover from their errors. Young people from high-income families, 
for example, can stay in school longer and can eventually achieve a satis- 
factory resolution of their career problems by revising their plans (several 
times, if necessary) if they are dissatisfied with their initial choices. They 
learn about their strengths, interests, values, potentialities, and limita- 
tions through a dynamic process that starts at birth and stretches over a 
long period; and they have continued inputs from family, friends, and 
peers. The process of exploration is much shorter for disadvantaged 
youngsters who must make early decisions about how to support them- 


selves. 


Inadequacies of Career Information 


Even if counselors were able to offer extensive vocational assistance, 
there would still be little they could do for the large numbers of young 
people who pass through an educational system that fails to teach them 
essential skills and prepare them for work. Correcting this situation 
requires basic institutional realignments of priorities and resources. 
Counseling alone—either in or out of the school system—cannot make up 


for the deficiencies of the educational system. 
Nevertheless, the profession could help young people to make the 
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important and often difficult transition from school to work. Today 
printed information about various careers all too often is perfunctorily 
distributed. Most of these materials have not been prepared specifically 
for students, nor are they frequently read by them. They seldom tell a 
student what he wants or needs to know about jobs in his neighborhood, 
such as how to get them, how much they pay, or what kind of future they 
hold. 

Other occupational information that counselors use also is seriously 
deficient. Materials such as the Occupational Outlook Handbook, for 
example, are unsuited to the needs of high school dropouts or to high 
school graduates who are ready to enter the labor force. Of limited use 
also to students who plan to continue their education or training, they 
tend to be too general in describing the nature of specific jobs, the alter- 
native paths into work, the probable limits of advancement in each field, 
and linkages among occupations. Moreover, employment and wage data 
are given in national aggregates, rather than in detail for regional and 
local labor markets. 

The guidance profession places disproportionate stress on tests and 
other instruments, such as checklists and inventories, to learn about the 
individual’s aptitudes, interests, and values. As a result, guidance per- 
sonnel focus on personal characteristics to the neglect of occupational 
realities. 

Recently there have been experimental efforts to computerize informa- 
tion for career decision-making. At best, these efforts are premature. 
The cost of computer installations can be justified only if they are in 
Steady use and are fed data that are updated constantly, as in the job 
banks of the Employment Service. At worst, the computerization of 
information for career decision-making focuses attention on gadgetry 
and deflects the attention of the guidance profession from the critical 


tasks of deepening understanding of the process of making choices and 


improving the quality of information on which career judgments are 
based. 


Counseling as a Profession 
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On the job, most guidance personnel have their work cut out for 
them, not by themselves, but by others. They are subject far more to the 
administrative exigencies of the school or agency for which they work 
than to professional goals and guidelines. Guidance personnel must 
make it clear to administrators that their responsibilities are to their 
clients and not to the institutions within which they perform their ser- 
vices. Since they have no strong professional identity and since there are 
many competing groups with similar goals, guidance personnel often 
experience identity crises. There has been little understanding of the large 
institutional framework within which guidance operates and little inter- 
change with key groups who affect outcomes. For example, counselors 
and teachers tend to have minimal opportunity or desire to interact. And 
even relations between counselors and colleagues who are psychologists 
or social workers are often neglected. Worse still, there are practically no 
interchanges between counselors and economists, sociologists, and labor 
market specialists. When it comes to career opportunities, there are few 
rungs on the guidance ladder; for most persons, there is no place to 


advance unless they leave the guidance field. 


Recommendations to the Profession 


Despite many weaknesses, guidance has the potential for providing 
important services that are sorely needed by many persons. The Conser- 
vation of Human Resources Project has made a number of proposals, 
based upon its study, that are directed toward helping the guidance pro- 
fession realize its full potential. These recommendations fall into two 
categories—those addressed to the profession itself, and those directed to 
the public which, by its attitudes and actions, determines the demands 
made on and the support available to the guidance field. 
The profession should take the following steps: 


— Abandon its psychotherapeutic focus and return to its initial con- 
centration on educational and career guidance. In the Employment 
Service and at other sites where career guidance is emphasized, it is clear 
that the profession can perform a vital function for the unemployed, 
minorities, veterans, and others whose employment has been erratic or 


nonexistent. 


Firmly link counseling services to other kinds of client support. 


For example, unless the counselor can deliver concrete help to students 
with inferior educational preparation, he is wasting his and their time. 
Students who need remedial education, help in entering a training pro- 
gram, and aid in getting a job are likely to look upon nonspecific advice 
as worthless. Among the many lessons learned in administering the Man- 
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power Development and Training Act is that some clients, particularly 
the disadvantaged, need intensive, wide-ranging supportive services. 
These may include orientation to work, day care for their children, trans- 
portation, skill training, job counseling, job referral, and even some 
assistance with medical and other problems prior to and during the initial 
stages of employment. The counselor can be the link between his client 
and the services available in the community. 

—— Initiate major reforms in the education and training of guidance 
counselors. A full-time one-year graduate program would be preferable 
to the present pattern of part-time study. The curriculum should include 
emphasis on the world of work and pathways into it; on mobilizing and 
using community resources; and on supervised field work. Less psychol- 
ogy should be offered in favor of more economics and sociology so that 
students can develop a more knowledgeable view of the world with which 
their clients must cope. All students should be required to participate in 
practicums under supervision. Finally, counselor educators themselves 
should be recruited from a variety of disciplines, instead of primarily 
from subspecialties of Psychology as is now the case. 

—— Seek to change the almost universal regulation that only teachers 
can become certified school counselors. In this way the flow of recruits 
into counseling can be widened to include individuals from a variety of 
backgrounds. 

—— Expand guidance resources for both young and mature adults, 
and retard the slow but steady trend toward bringing guidance services 
into the elementary school. Properly trained guidance counselors primar- 
ily concerned with career development have little to contribute to young 
children. Moreover, school psychologists and other pupil personnel spe- 
Cialists are increasingly available, and they are better able than guidance 
counselors to deal with the problems that beset elementary pupils. 


Recommendations to the Public and the Government 


There is much that government now does in the field of guidance that 
it should continue to do, only better, For instance 


formed effectively rather than perfunctorily, 

Similarly, government Plays a critical role in collecting the labor 
market and occupational data that provide key inputs for career guid- 
ance. But the federal government, in association with state and local 
governments, has not taken the essential next steps to make such infor- 
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mation useful at the local and regional level where people study, work, 
and live. Until this is done, the informational base available for career 
guidance remains seriously deficient. 

As far as the public is concerned, there is much that it can and should 
do to strengthen the effectiveness of guidance services. It must encourage 
schools to draw more heavily on local resources (employers, trade 
unions, professions); it must exercise oversight to see that discriminatory 
attitudes and advice are not tolerated; it should press for evaluations that 
will reveal the effectiveness of the services young people and adults 
receive. And it should do what it can to encourage linkages among the 
key institutions involved in assisting people with respect to the world of 
work and encourage innovative efforts to improve these institutions and 
the linkages among them. 


Concluding Comments 


In light of the diverse population groups who could benefit from guid- 
ance services, it has been suggested that the guidance function be 
performed as part of a broad community service, rather than confined to 
its present settings. I oppose such a move, primarily because of my famil- 
iarity with the realities of public finance. Since schools, the Employment 
Service, and the Veterans Administration have managed to establish a 
claim for guidance services as part of their operating budgets, the remov- 
al of guidance from these settings would risk loss of much of the financ- 
ing that is presently available. While theoretically it would be desirable to 
separate guidance from its present institutional bases, realistically the 
risk is too great. 

However, there is no reason why community-based guidance services 
should not be organized to serve paying clients. I doubt there are quality 
services in any field that do not require a direct consumer contribution to 
cover at least part of the costs. One of the troubles with guidance is that it 
is so heavily dependent on the public purse. If it really has so much to 
offer the American public, some part of the public should be willing to 
defray some part of the cost. 

The problem is that the people who have the most need for guidance 
services are those with the least ability to pay. Obviously services for the 
poor and near-poor should be subsidized. Nevertheless it is interesting to 
speculate why guidance has made so little headway in the private and 
nonprofit sectors. Presumably the consumer is reluctant to pay for what 
guidance can offer. 

More than ever before, our society needs strong career guidance ser- 
vices. We are concerned that there be open pathways to employment and 
equal opportunity in employment, and we are no longer willing to leave 
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such matters to the vagaries of birth and chance. At the same time, there 
are rapidly changing requirements for industrial jobs, altered market 
conditions for professional manpower, new paraprofessional occupa- 
tions, and many other labor market trends that make occupational 
choice and adjustment more difficult. Clearly we need quality career 
guidance. 

What is here recommended harks back to the early days of the guid- 
ance movement when occupational considerations were to the fore. This 
is why guidance in elementary schools appears counter to what we view 
as the central purpose of guidance and why we question its expansion. 
We believe that it expanded primarily in obedience to Sutton’s Law—that 
is where the money is! 

The guidance profession can also be criticized for being too ingrown, 
for neglecting the needs of adults, and for failing to make effective use of 
community resources. 

We are now at a crossroads with much experience behind us and a 
clearer view of the alternatives ahead. With the cooperative efforts of the 
profession, a concerned public, and more alert governments, we can use 
what we have learned to strengthen career guidance so that it can provide 
more and better services to a public that needs them. 


Part Two 


WORK 


The nine chapters that comprise Part Two address two 
distinct but related themes. The first four chapters deal 
with an old subject that has recently acquired increased 
visibility—work and its discontents—and the ways in 
which the conditions of the workplace can be improved to 


contribute to the quality of the workingman’s life. This 


theme can be traced back to Adam Smith and it has come 
to the fore most recently in the form of the sociotechnical 
approach in Great Britain, Norway, and the United States. 

In the remaining five essays, the focus is shifted from 
work per se to workers and the major problems resulting 
from such diverse trends as the shifting requirements for 
educated manpower, the changing roles of women, the 
position of the blue-collar worker in the perspective of 
changes in twentieth century 
manpower challenges facing t 
instance, manpower analyses are 
deeper dimensions of the problems; at the same time, con- 
sideration is given to the institutional forces that precipi- 
tated the issues and that must be altered before effective 


solutions can be designed. 


America, and the special 
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Webster’s defines work as the ‘‘exertion of strength or 
faculties for the accomplishment of something.” Accord- 
ing to this definition, playing tennis or even sexual activity 
is work! Perhaps so for the tennis professional or the 
prostitute, but not for others. Moreover, eating fits this 
definition of work and creates an additional problem: 
unless one eats, one cannot work. How, then, can we dis- 
tinguish between the essential preconditions for work and 
the performance of work? Even if we can make an opera- 
tional differentiation between eating and working (see Leo 
Bartemeier’s essay, ‘Eating and Working,” in the July 
1950 American Journal of Ortho-Psychiatry), where can 
we draw the line between learning and working? For ex- 
ample, is the surgical resident being educated or is he 
working, or is he, in fact, doing both? Certainly overlap 
exists between work and recreation: an obvious example is 
the businessman who negotiates a deal in a restaurant or on 
the golf course. 

Once we became aware of the analytical complexities of 
defining work, my colleagues and I eschewed the phenom- 
enological challenge and proceeded with the following 
pragmatic approach. 

We see work as a socially necessary activity for almost 
all men and for a growing proportion of women who must 
“sell their labor power,” to use the Marxian phrase, to 
earn income that enables them to support themselves and 
their dependents. The overriding dimension of work is 
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social compulsion. This is not to deny that people derive gratification 
from work per se: people on the upper end of the income ladder ascribe 
less importance to extrinsic rewards, such as income and job security, 
and more importance to intrinsic or concomitant goals, such as personal 
fulfillment and interpersonal relationships. 

We recognize that this pragmatic approach does not resolve many im- 
portant questions, such as why housewives are not included in the work 
force by the census takers even though they may spend as many as eighty 
hours a week running their households and rearing children. In addition, 
many other people do not fall into clearly defined labor force categories: 
the college athlete who receives a full scholarship; the writer who is sup- 
ported by an allowance from home: the professor who gets a consultant’s 
fee for traveling overseas during his summer vacation. 

Although no simple or even complex definition can capture the multi- 
ple facets of work, our research has developed new understanding about 


certain of its aspects, primarily in its conventional sense as an income- 
producing activity. 


Gleanings 


My colleagues and I have focused on one or another dimension of 
work in our research investigations during the past three decades. How- 
ever, neither as a group nor individually have we so far presented a broad 
treatment of the theme. It is a weakness of academics to narrow their 
focus, but they do so because a wider area is more difficult to master, 
particularly inductively. Moreover, reasonable men weigh the successes 
and failures of their predecessors: since the formulations of even Marx, 
Freud, and Veblen with respect to work are limited in insight, substance, 


and validity, it behooves others to proceed circumspectly. That is why we 
have taken one step at a time. 


We received our first research grant at 
study unemployment in South Wales i 


able to find another, Work 
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Work: The Eye of the Hurricane 59 


a postindustrial society, there could be an equivalent for work. In the 
1930s such a prospect was not considered. We were overwhelmingly im- 
pressed by the need of men to be able to spend their energies in purpose- 
ful activity and to discharge their roles as family providers. When they 
were robbed of this opportunity, especially when entire communities 
suffered an erosion of their economies, as in South Wales, life slowly 
ground to a standstill and one day could no longer be distinguished from 
the next, nor one year from another. 

The study of the long-term unemployed in New York City added im- 
portant increments to our understanding. It alerted us to the important 
satisfactions that men derive from contacts with co-workers, not only on 
the job, but while traveling to and from work, and through social rela- 
tions off the job. It indicated that work provides not only satisfactions 
for the worker, but also for his wife—who knows that she can count on 
many hours when the house is hers, alone. The pleasure a worker derives 
from buying presents for his wife and children also helped us to recognize 
the importance of the extrinsic satisfactions derived from work. 

Despite conventional belief that men who do not work spend much of 
their free time in intensified sexual activity, our studies demonstrate the 
opposite. When a man’s ego is undermined by his inability to perform his 
accustomed role as breadwinner, his libido is diminished, not heightened. 
Moreover, we learned that some wives who had engaged in sexual rela- 
tions with their husbands when they were employed, balked when the 
men no longer brought home a paycheck. As one woman put it, “FDR 
wears the pants in this family—he gives us our money!” 

In the unemployed families we studied in both locations, husbands and 
wives were living together. While this was of considerable support to 
their children, early developmental disturbances did exist among children 
who were growing up with unemployed fathers—and in parts of South 
Wales, no men worked. 

Let us call attention briefly to the use we made of some suggestive data 
presented by Kinsey about the important linkage between work and sex. 
In “‘Class and Sex Behavior,” we developed a hypothesis that explains a 
finding Kinsey had not explored, namely, that the premarital sexual be- 
havior of upwardly mobile persons resembles the group they eventually 
join, not their group of origin. We found the explanation in the value 
system that informs the lives of the upwardly mobile: their long-term 
perspectives; their ability to forego immediate gratification; and their 
capacity for sublimation. The linkage between a value structure and sex- 
ual behavior is suggested by the many estranged members of the present 
younger generation who challenge the existing middle-class orientation 
with its emphasis on material goals, long periods of preparation, and the 
authority of teachers. They express their disdain by turning their backs 
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on study and work in favor of immediate gratification via sex and drugs. 
After the end of World War II, a restructured research team started to 
study occupational choice and adjustment to work, since our earlier 
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labor force today will tolerate the oppressive pace and the other disagree- 
able concomitants of the assembly line. The odds are that they will not! 

The interest that prompted General Dwight Eisenhower to establish 
the Conservation of Human Resources Project when he became 
president of Columbia University grew out of his concern about the 
large-scale manpower problems revealed during World War II when 18 
million young Americans were screened for military service and only 
about 16 million were accepted. Ineffective performance in terms of the 
interplay between individual shortcomings and institutional malfunc- 
tioning was the focus of a series of studies published during the 1950s. 

In brief, these several investigations made the following contributions 
to an understanding of work: 

Ineffective performance cannot be traced to the individual alone 
without taking account of organizational and societal determinants. 

It is presumptuous for psychiatrists and psychologists to contend 
that they can prognosticate on the basis of their screening instruments 
whether or not a man can perform effectively. 

While most men can encapsulate severe stress, even breakdown, and 
eventually return to their previous level of performance, some are perma- 
nently incapacitated by unanticipated stress. 

Most people are able to meet minimum work requirements and to 
discharge their basic responsibilities if they have adequate leadership 
and, in the event of difficulties, some interim support. 

Remorseless racial discrimination can so disturb the value system, 
expectations, and behavior patterns of members of a minority group that 
it will ensure their ineffectiveness. 

In our view the surprising finding about blacks was not the large number 
who failed but the larger number who, despite severe deprivations, mal- 
treatment, and isolation, were able to surmount these barriers. 

Prior to World War II, the staff had explored the misfit between col- 
lege-educated women and their later work experience. A renewed interest 
in women and work grew out of our investigation of occupational choice, 
which demonstrated striking differences in the manner in which males 
and females approach the problem of careers. In the middle 1950s, the 
National Manpower Council directed its attention to the broad subject of 
womanpower, and its findings and recommendations helped to place the 
Subject high on the nation’s agenda. Its report demonstrated that the 
exigencies of World War II had initiated a revolution by encouraging the 
employment of middle-class married women, a revolution that was likely 
to continue (as in fact it has). It noted serious hindrances to the effective 
utilization of women’s potentials and skills, and recommended action to 
remove arbitrary barriers. 

In the mid-1960s, as an outgrowth of our general interest in the rela- 
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tion between talent and performance, we returned once again to the sub- 
ject of women and produced two studies that made further contributions 
to our understanding. Talented women havea greater number of options 
than their male counterparts in assigning a role to work in their lives. 
Since many women desire and plan for both motherhood and a career, 
there is a much greater degree of ambiguity in their work decisions as a 
result of their realizing that their eventual careers will be greatly influ- 
enced by the attitudes and support of the men they marry. Although 
many talented women deliberately settle for less success in the occupa- 


tional arena in favor of greater gains elsewhere, others refuse to make 
this accommodation. 
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Corrosive influence of large organizations upon employees. We noted, in 
particular, the subtle shift from a society in which men from different 
backgrounds used to compete in the work arena to one in which life 
chances were largely determined at birth and in school. To compound the 
difficulties—and the inequities—organizations have come to rely increas- 
ingly on educational certification, which tells us more about a person’s 
father than about his own abilities. 

Although it is not possible here to do more than trace the outlines of 
our research investigations into work over the last thirty years (they have 
been presented in more than thirty books), the above summary serves its 
Purpose if it helps the reader to identify the major themes that have been 
pursued. 


Propositions 


Our investigations of work showed it to be so complex that we avoided a 
premature commitment to a general theory. Now we are approaching the 
point where we will be able to pull together much of what we have 
learned and place it within a framework of the world that may come to 
be. The propositions set out below are based on the conviction that fun- 
damental shifts are occurring in the role of work in the lives of individuals 
and of societies, not only in the developed industrial nations but also in 
countries that are beginning to experience a quickening of their econo- 
mies. Our concentration here, at least initially, will be on what is happen- 
ing in the United States, and to a lesser degree, in the advanced econo- 
mies of Western Europe. 


—— It is erroneous to postulate a marked decline in the work ethic in 
America and especially to attribute it to youth alone. We believe that 
Changes have been under way for some time in the ways in which large 
numbers of Americans of all ages relate to work. ; 

~——Similarly, we believe it is an error to single out any particul 
Cupational group, such as blue-collar or service workers, and argue that 
they have lost pride in workmanship and are no longer willing to give a 
day’s work for a day’s pay. Our counterpoint is that, if such trends can 
be validated, they can be found in all occupational groups, although not 
Necessarily to the same degree. The work attitudes and behavior of pro- 
fessionals and other white-collar workers have much in common with 
those of workers in other categories. f 

~The American work ethic may be altered as small-scale independ- 
€nt enterprise gives way still further to large organizational structures 
Characterized by hired management, salaried professionals, and bureauc- 
Tatized staffs. It is difficult to discern whether a new work ethic will de- 


ar oc- 
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velop as a result of these organizational changes, particularly when taken 
in conjunction with transformations occurring in the wider economic, 
political, and social spheres. 

Nevertheless, we can expect that, as a society moves away from a 
subsistence standard of living, and if we are more successful in establish- 
ing and maintaining a high level of employment, people’s attitudes to- 
ward their work and careers will be significantly altered. The majority of 
the present work force has had no experience prior to the mid-1970s with 
a prolonged high level of unemployment, and average family income has 
risen to above $10,000. While many Americans still are under- or unem- 
ployed and live in poverty, the majority is largely free of these twin 
scourges. As American workers become increasingly affluent, their re- 
lation to the work arena is bound to be appreciably different from that of 


their fathers, and particularly their grandfathers, who lived under op- 
pressive threats. 
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! growing number of people who have had successful careers 
but who decide in midstream to make a break and seek a new occupation. 
While the reasons for these attempts at breakaway are many and diverse, 
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they seem to be rooted in varying degrees of dissatisfaction with the work 


these individuals have been doing. N 
It is often difficult to assess the specific contribution of the indi- 


vidual in our society, because work is increasingly performed in groups 
and because the key to group cohesion and performance lies in ‘‘political 
arrangements” among the members and the leadership. Thus personal 
acceptability is often confused with technical competence. Recognizing 
this fact, as they must, many men decide early in their careers that re- 
wards will come from conformity and agreeableness, not from innova- 
tive ideas or the expenditure of extra energy. 

Another important concomitant of how large organizations oper- 
ate, and one that has an impact on how people work, is the restricted 
room at the top—a limitation that quickly becomes clear to most 
employees. Once they recognize it, many recalculate the probabilities of 
attaining one of the key prizes and the costs that attach to the effort. 
Until there is evidence to the contrary, it is reasonable to postulate that 
most men early seek a niche where they can enjoy peace, security, and 
modest rewards. Once they make such a decision, it must infuse all as- 
pects of their work. 

About 40 percent of all working persons are women. We know 
little about what different groups of women want from work, except that 
many of them have begun to fight against the discrimination to which 
they have been subjected. Moreover, most working women are married, 
and changes in their career aspirations and behavior will inevitably lead 
to changes in the lives of their husbands and children. 

Finally, we must recognize that the close links that formerly ex- 
isted between work and income have been loosened with consequences 
that are just beginning to surface. The welfare mess is one tip of the ice- 
berg. There are many others: middle-class youth who shun employment 
while living on family allowances; ghetto youth who refuse low-paying 
jobs in favor of more glamorous and better-paying illegal activity; poten- 
tial workers who are unwilling to accept certain types of jobs; assembly- 
line workers who prefer a lower pay check and more leisure. There is no 
need to add to this list to make the point that, once a substantial propor- 
tion of society is able to shift its preference away from work, the conse- 


quences are likely to be momentous. 
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The foregoing propositions add up to one unequivocal conclusion. The 
traditional American work ethic can no longer be relied upon to give 
direction and momentum to the work goals of many people. This con- 
cluding section will demonstrate that so radical a transformation in 
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values is linked to other changes in critical aspects of modern life. Speci- 
fically, new attitudes and behavior toward religion, sex, materialism, and 
the family are being propelled by the same forces that are altering views 
about work. 

These, apparently, are the common elements: 


The broad challenge to the legitimacy of established institutions; 
The unwillingness of many individuals to accept authoritative 
prescriptions for their goals and behavior; 

The loosening of the bonds of institutional identification; 


The presumption that the individual is the sole judge of what is 
right and proper for himself. 


Here are some brief illustrations of these elements that suggest the rapid 
rate at which the moorings of Western society are being cut. Catholic 
priests ask to be released from their vows of celibacy; nuns march in pub- 
lic protest against their bishop; graduates of West Point apply for sepa- 
ration from the Army on grounds of conscience; soldiers refuse to go out 
on patrol; students ransack the files of their college president and release 
to the press his personal correspondence; professors negotiate like hard- 
ened trade unionists; a spouse precipitously walks out of a marriage of 
twenty years’ duration. 

One should not be surprised, therefore, that many people no longer 
assume that they must work as hard as they can; certainly, many do not 
feel it necessary to work regularly. If the work that is available interests 
them, if it holds promise of utilizing their skills, if it pays a decent wage 


and offers an Opportunity for advancement, then they may feel it is 
worthwhile. 


Moreover, workers are accelerating their challenges to management’s 


authority. In their view, since nothing can be produced and no profits 
earned without their Participation, they should have a role in all decision- 
making that impinges on their interests, from determining shift schedules 
to setting output norms and establishing criteria for promotion and sep- 
aration. Management’s prerogatives are questioned daily and, each time 


a new labor contract is negotiated, the employer’s scope for decision- 
making is narrowed. 
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themselves rather than to the organization to protect their goals and 
interests. 

The crisis that the Western world may be approaching is not limited to 
the work arena but encompasses all major institutions from the family to 
the state. Industrialization, urbanization, and democracy require that 
men seek to realize their goals through institutions. But a malaise now 
characterizes ever-larger numbers of persons who question the ability of 
the established institutions to be responsive to their goals. They find 
themselves in latent or overt conflict with these institutions. Men are not 
refusing to work, but they are seeking to use their energies in new ways to 
provide greater satisfactions. A hurricane is building up with work as its 
eye. It is impossible to see which institutions will collapse and which will 
withstand the strong winds. And it is impossible to know how the land- 
scape will look after the debris is removed and new structures are put into 
place. But of one thing we can be sure: the landscape will be different. 


Pertinent Studies* 


Listed below are publications that have resulted from the several research 
studies carried out by the Conservation Project over the past three 
decades. They provide the foundation for most of the generalizations 


developed in Chapter 7. 


Grass on the Slag Heaps: The Story of the Welsh Miners (New York, Harper, 


1942). 
The Unemployed (New York, Harper, 1943). 
Occupational Choice: An Approach to a General Theory (New York, Columbia 
University Press, 1951). 
The Uneducated (New Yor 
Psychiatry and Military Manpo 
bia, 1953). 

The Negro Potential (N 

The National Manpower Council, Womanp 
Press, 1957). 

Work in the Lives of Married 
1958). 

Human Resources: Th 
1958). 

The Optimistic Tra 
Press, 1962). 

Democratic Values and the Rights of 
sity Press, 1963). 


k, Columbia University Press, 1953). 
wer Policy (New York, Kings Crown Press, Colum- 


ew York, Columbia University Press, 1956). 
ower (New York, Columbia University 


Women (New York, Columbia University Press, 
e Wealth of a Nation (New York, Simon and Schuster, 
dition and American Youth (New York, Columbia University 


Management (New York, Columbia Univer- 


*Except where otherwise indicated, Eli Ginzberg is the senior or sole author. 
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Talent and Performance (New York, Columbia University Press, 1964). 

The Troublesome Presence: American Democracy and the Negro (New York, Free 
Press-Macmillan, 1964). 

The American Worker in the Twentieth Century: A History through Autobiog- 
raphies (New York, Free Press-Macmillan, 1964). 

Educated American Women: Self-Portraits (New York, Columbia University 
Press, 1966). 

Life Styles of Educated Women (New York, Columbia University Press, 1966). 

The Middle Class Negro in the White Man's World (New York, Columbia Univer- 
sity Press, 1967). 

Ivar E. Berg, Education and Jobs (New York, Praeger, 1970). 

Robert W. Smuts, Women and Work in America (New York, Schocken, reprinted 
1971). 


Career Guidance (New York, McGraw-Hill, 1971). 
Dale L. Hiestand, Career Changes after 35 (New York, Columbia University 
Press, 1971). 


The Changing American Economy 
and Labor Force 


Various theories have been advanced about the present role 
of work in American life. An assessment of their validity 
requires basic data about the employment-related dimen- 
sions of the American economy over the past few genera- 
tions. The data alone will not prove or disprove any 
theory, but will provide a framework within which alterna- 
tive formulations can be tested. 

Before we look at the facts of economic life, some words 
of caution are in order with respect to the current hypoth- 
esis that the American worker has become increasingly dis- 
contented with his work. The broad changes in employ- 
ment conditions since the onset of World War II are well 
known: hours of work have been reduced; real earnings 
have advanced significantly; the work environment has 
improved; job security is stronger; discrimination against 
women and minorities has decreased; there is less pressure 
on workers to conform to arbitrary demands of supervi- 
sors; and a significantly higher proportion of workers are 
in white-collar occupations. 

Although these trends do not prove that the working 
population in the United States is less unhappy about work 
than its fathers or grandfathers, they do suggest that any 
thesis that assumes increasing disenchantment must be 
supported by a careful examination of changes not only 
within the workplace but also outside—in the background, 
education, expectations, and values of the present genera- 
tion of workers. This we intend to provide. 
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The Changing Contours of the American Economy 


In the half-century after the end of World War I the American economy 
witnessed a doubling in the size of its work force—and also showed strik- 
ing changes in the work environment. Table 1 presents the changes in the 
industrial distribution of workers during this period. 


Table 1. Employment? by industry division, 1920 and 1970 


1920 1970 

Number Number 

employed Percent employed Percent 
Industry (in 000s) employed (in 000s) employed 
Agriculture? 11,120 29.1 3,462 4.7 
Mining 1,230 3.2 622 0.8 
Manufacturing 10,534 27.6 19,369 26.1 
Construction 848 2:2 3,345 4.5 
Services 14,476 37.9 47,281 63.9 
Total 38,208 100.0 74,079 100.0 


ae a S. Bureau of the Census, Historical Statistics of the United States, Colo- 

Mae to 1957, Washington, D. C., 1960, p. 7364; and Manpower Report of the Presi- 
ent, March 1973, U. S. Government Printing Office, p. 225. 

a Wage and salary employment. 
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Closely related to the shift from agriculture to the service sector was 
the migration of a large part of the black population and of many poor 
white families from the rural South to urban centers, primarily in the 
North and West. 

A second significant change in the American economy during the first 
half of the century occurred with respect to the organizational structures 
within which work is carried on. Of the three principal entrepreneurial 
sectors—private, nonprofit, and government—the unequivocal finding is 
the marked shrinkage in the role of the private sector. 

During the four decades between 1920 and 1960, private sector em- 
ployment declined from slightly over 90 percent of the total to less than 80 
percent. Correspondingly, government increased its share from about 7 
percent to over 15 percent of total employment, and nonprofit institu- 
tions increased their share from under 3 percent to approximately 5 per- 
cent. Calculations for 1963 showed further declines in the private sector 
and increases in the ‘‘not-for-profit’’ sector (government and nonprofit 
combined). These calculations were replicated for the late 1960s and 
showed a continued upward drift in the employment role of the not-for- 
profit sector. 

The foregoing data relate to direct employment. If the analysis is 
broadened to include the role of government in generating employment 
among private contractors from whom it buys, the shift to the not-for- 
profit sector is even greater. In 1960, direct and indirect employment in 
the not-for-profit sector involved not less than one in every three 
workers, and may have been closer to two in five—up from one in seven, 
thirty years earlier. 

Hidden beneath this steady expansion of employment in the not-for- 
profit sector are a host of trends that are only slowly being recognized. 
These concern wage distribution; unionization of government employ- 
ees; job instability on governmental programs, which are subject to sud- 
den termination; establishment of work norms aimed at productivity 
increases and quality control; social and political tensions arising from 
tax resistance, on the one hand, and pressures for more and better public 
services, on the other. 

Another dimension of the changes that have been occurring is revealed 
by trends in ownership structure. In 1945, there were slightly more than 
6.7 million proprietorships and partnerships with receipts of about $80 
billion and profits of $12 billion. A quarter-century later, there were al- 
most 4 million more proprietorships and partnerships, with over $400 
billion in receipts and profits of $44 billion. In the earlier year, there were 
420,000 corporations with $225 billion in receipts and $21 billion in 
profits. Twenty-five years later, there were some 1.7 million corpora- 
tions—with receipts of about $1.7 trillion and profits totaling $81 billion! 
Slightly more than 1 percent of all active corporations accounted for over 
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56 percent of corporate receipts in 1969. During the two decades follow- 
ing World War II, the largest 200 corporations in manufacturing in- 
creased their share of total value added by two-fifths, from 30 to 42 per- 
t. 7 
n 1971, employees (14.3 million) of the 500 largest manufacturing 
concerns represented three-quarters of total manufacturing employment, 
and workers in the 50 largest retail firms (2.4 million) comprised slightly 
more than one out of every five retail employees. 

Despite the substantial decrease in the number of persons who make 
their livelihood in agriculture, individual proprietorships and partner- 
ships have increased substantially in other sectors since the onset of 
World War II. Over the same period, the large corporation has come to 
dominate in manufacturing and it has made a significant impact in retail- 
ing, which traditionally has been a small-enterprise arena. Corporations 
also loom large in'service sectors that are capital intensive, such as trans- 
portation and utilities. Nevertheless, the data do not confirm the wide- 
spread impression that all or most Americans wor 
enterprises. Many do, but many others do not. 

Table 2 describes changes in the occupational distribution that are 
linked to these sectorial, entrepreneurial, and organizational changes. 
The table shows that, while there was an 86-percent increase in total em- 
ployment between 1920 and 1970, the rate of growth of white-collar and 


nonhousehold service workers was much greater, the blue-collar increase 
was less, and farm employment dro 
white-coll. 


its subgro’ 
sional and 


k for large corporate 


most, followed closely by cler- 
s show the least proportionate gain in the 
they more than doubled in number. 


employees. The 73-percent decline in farm workers equally affected 
farmers and farm laborers 


In terms of employment distribution, white- 
creased from one worker in fou: 
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Table 2. Employed persons, by major occupational groups, 1920 and 


1970 
19204 1970b 
Number Number 
Occupational employed Percent employed Percent 
group (in 000s) employed (in 000s) employed 
White-collar 10,529 24.9 37,997 48.4 
workers CI 
Professional 
and techni- 
cal workers 2,283 5.4 11,140 14.3 
Managers and 
administra- 
tors 2,803 6.6 8,289 10.5 
Sales workers 2,058 4.9 4,854 6.2 
Clerical 
workers 3,385 8.0 13,714 17.4 
Blue-collar 
workers 16,974 40.2 27,791 35.3 
Craftsmen 
and kindred 
workers 5,482 13.0 10,158 12.9 
Operatives 6,587 15.6 13,909 17.7 
Nonfarm 
laborers 4,905 11.6 3,724 4.7 
Service workers 35313 7.9 9,712 12.3 
Private house- 
hold 1,411 3.4 1,558 2.2 
Other 1,902 4.5 8,154 10.1 
Farm workers 11,390 27.0 3,126 4.0 
Farmers and a To 
farm man- 
agers 6,442 15.3 1,753 2:2 
Farm laborers 
and foremen 4,948 11.7 1,373 1.8 
Total 42,206 100.0 78,626 100.0 


SOURCE: U. S. Bureau of the Census, Historical Statistics of the United States, Colo- 
nial Times to 1957, Washington, D. C., 1960, p. 74; and, Manpower Report of the Presi- 
dent, March 1973, U. S. Government Printing Office, p. 141. 

3 “Economically active population” 10 years of age and over. 

Employed persons 16 years of age and over. 
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There were three broad occupational developments in this half-cen- 
tury. First, advances in technology generated new occupations such as 
computer programmer, office machine operator, TV and airplane mech- 
anic, and welder. Second, the economy was able to absorb an increased 
number of educated persons in such fields as college teaching, engineer- 
ing, accounting, and social work. Third, large increases in secretaries and 
typists, workers in commercial services, and hospital workers reflect such 
factors as a rising flow of paper work, the transfer of services from the 
home to the market, and the growth of the health industry. 

During the last fifty years, then, the industrial Structure, organiza- 
tional forms, and Occupational distribution of the American economy 
have undergone large-scale alterations. Because so many different 
changes took place, it is difficult to summarize them all and even more 
difficult to assess their significance from the vantage of workers’ satis- 
faction with their jobs. 

As we have seen, the most significant alterations in the occupational 
distribution of the labor force were a striking reduction in the proportion 
employed in agriculture, a sharp decline in the Proportion engaged in 


nonfarm laboring jobs, and large relative and absolute increases in the 
numbers of professional, clerical, and service workers, 
Associated changes o 
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workers view their work depends not only upon the nature of their jobs 
but also upon what they bring to their jobs—background, education, 
expectations, values—in short, what they are seeking in work and what 
they find. We must look more closely at changes within the working 
population. 


The Changing Characteristics of the Labor Force 


Just as the American economy has undergone a great many changes since 
the end of World War I, so has the American worker. Here are some of 
the gross differences between the typical wage earner in 1920 and one in 
1970. To begin with, the American worker in 1920 was more likely to 
have been born abroad or, if born in the United States, to have at least 
one foreign-born parent, than the average worker in 1970. If he or his 
parents had immigrated, it is likely that he was impressed by the good 
fortune of being in this country where, even under adverse conditions, 
the prospects for a poor man were better than in the less developed and 
more stratified society of the Old World. Even men who had the least 
desirable jobs, who earned barely enough to feed their families, who 
lived in slums, who had no knowledge of English, realized that they were 
better off than if they remained in their native lands where life was often 
intolerable. 

Many workers born in this country had been brought up on farms or 
were but one generation removed from the farm, and they knew at first 
or second hand what it was to struggle with the vagaries of nature and the 
fluctuations of the market. Even if industrial employment and city living 
left much to be desired, it was generally preferred to life on the farm. 

The typical worker of the 1920s had completed elementary school and 
had attended high school for a year or so before starting work. Aside 
from a limited number of professional and managerial occupations that 
required an extended period of formal education, most jobs made 
physical rather than intellectual demands. Even a craftsman could 
develop a high level of skill on a minimal educational foundation. 

In 1920, many middle-aged workers had personal recollections of the 
deep depression of the 1890s that had caused a great deal of distress. 
Younger workers had had personal experiences with the adverse 
conditions that led to widespread unemployment in 1907, and again in 
the years immediately preceding the outbreak of World War I. The threat 
or reality of unemployment was embedded in the experiences and 
expectations of the American worker. In fact, 1920 saw the end of the 
wartime and postwar boom. The collapse of the economy led to wide- 
spread and persistent unemployment. 


The early decades of this century found most blacks locked into 
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Southern agriculture, where they operated small farms as tenants or 
sharecroppers. Many black women worked as domestics to supplement 
their families’ marginal income. If white women worked, it was only for 
the period between leaving school and marriage or the birth of their first 
children. In urban communities, white single women provided much of 
the labor force that met the rapidly expanding demands for office, retail, 
domestic, and commercial service workers. At the professional level, 
unmarried women were a key source of elementary school teachers. 

Let us examine the characteristics of the contemporary labor force 
against this background. While some of today’s workers were born 
abroad and others have foreign-born parents, a much higher proportion 
of the total were born here. In fact, with the exception of those in a 
relatively few urban centers such as New York, Chicago, and Los 
Angeles, the typical worker today is not only native-born, but is likely to 
be at least third-generation American. 

Among the white urban population, rural ties are more distant than in 


1920. Even though there are some recent immigrants from rural areas in 


all large cities, the proportion is much smaller than at the end of World 
War I. 


cus is narrowed to the 


ears of schooling com: 
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To these differences in family background and education must be 
added another difference between the American worker of then and now. 
This can be subsumed under the heading of expectations about the 
economy and particularly about employment. We earlier noted that 
periodic depressions with attendant large-scale unemployment were part 
of the experience and expectations of American workers prior to World 
War II. But in the thirty-three years from 1940 to 1973 the American 
economy avoided a serious depression—although it experienced 
recessions that constricted the job market but did not usually result in 
sharp reductions in disposable income because of multiple transfer 
payments. 

At the present time, two of every three workers are under 44 years of 
age and the majority of workers were born after the onset of World War 
II. Rough calculations suggest that not more than one of ten workers 
currently in the labor force actually held a job or looked for one during 
the 1930-1933 debacle. Thus, first-hand experience with the job market 
during a severe depression had all but faded from the consciousness of 
American workers. 

Until the severe recession of 1974-1975, workers—if not personally or 
socially handicapped—assumed that they could find a job. They assumed 
that, at worst, they might be out of work for a relatively short period. 
Until the recession, the unemployment rate for white male household 
heads had not exceeded 3 percent—and reached that figure only once, in 
1971. In the late 1960s, it ranged between 1.4 and 1.7 percent. 


Special Groups in the Labor Force 


In the early decades of this century an analysis of the labor force would 
usually proceed in terms of white males. Only if the employment 
problems of Southern agriculture or the expanding needs for office, 
sales, and service workers were the focus, were blacks or women taken 
into consideration. In the post-World War II era, it was (and still is) not 
Possible to concentrate on white male workers in an assessment of the 
labor market. Women have come to account for about 40 percent of the 
civilian labor force, and blacks are no longer concentrated in Southern 
agriculture. In addition, in recent decades increasing attention has been 
Paid to youth, especially those with educational or other handicaps, who 
are encountering difficulty in making the transition from school to work. 
Even an abbreviated comment on the changing role of work in American 
life must address the circumstances of these three groups, not only 
because of their increased importance in the labor force, but also because 
of changes in the political and social climate that have led the American 
Public belatedly to recognize and attempt to avoid pervasive discrimina- 
tion in the work preparatory structure and in the labor market. 
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Blacks. With regard to blacks, the post-World War II period has been a 
marked absolute and relative improvement in their employment, income, 
and education. At the same time, the most recent data reveal gaps 
between the average economic position of whites and blacks. 

The most striking improvement has occurred in the educational arena. 
In 1940, whites aged 25 to 29 had approximately half again as many years 
of schooling as did their black counterparts—10.3 years versus 7 years. 
By 1970, only four-tenths of one year separated the two: the white 
average was 12.6 years; the black mean had risen to 12.2 years. In other 
words, during this thirty-year period, the white gain was 2.3 years while 
that of the blacks was 5.2 years. But wide gaps remained. The proportion 
of white college graduates aged 25 to 29 was 17.9 percent in 1971 in 
contrast to 6.4 percent of blacks of similar age. And the discrepancies are 
much greater beyond the baccalaureate. To the extent that many of the 
best jobs in the economy are reserved for those who have completed a 
long course of general and professional education, the blacks still lag the 
— and by a considerable distance, despite substantial gains in recent 

ears, 

The education a person receives is one of the determinants of his future 
income; another is the type of employment he is able to obtain. Blacks 
have long encountered overt and extensive discrimination in the labor 
market throughout the United States. While such discrimination is still 
> and oppressive, the 1960s witnessed intensified efforts in both the 
ite z ie ae ee reduce and remove employment barriers. 
oremi Gia. ee efforts have been successful can be read in the 
crapat : ave made in gaining access to higher-level 

pations, just as the difficulties they continue to face can be deduced 


from their contin 
ued overrepresentation at the 
occupational structure. PERNAS 
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Only among the farı €rs, and 19 percent of all other service workers. 
accounting for onl i; workers are they equal to the white workers, 
There are Mice [ann of the much-diminished farm labor force. 
experience. For insta: stressing aspects to the black employment 
labor force partici White males in the prime working ages have 2 
Participation rate of between 94 and 97 percent; the black 


The Changing American Economy and Labor Force 79 


male rate is between 86 and 93 percent. As far as unemployment is 
concerned, the black rate has been roughly double that of whites 
throughout the past decade—and this holds true for both men and 
women. 

The single most dramatic index of racial discrimination has been the 
median income of black families as a percentage of that of white 
families. In 1950 the median family income of Negroes was 54 percent of 
that of white families. In 1964, when the comprehensive Civil Rights Act 
was passed, the ratio stood at 56 percent. By 1970, it had risen to 63 
percent. However, the national median hides two important facts. First, 
it obscures the more pronounced gap in the South, where the black 
median in 1970 was 57 percent of the white, compared with other parts of 
the country where the percentage varied from 71 in the Northeast to 77 in 
the West. Second, it is not sensitive to the experience of the younger age 
groups who have benefited most from improved educational advantages 
and lessened discrimination. In the North and West, in 1970, the median 
for black families with a head-of-household under the age of 35 was 96 
percent of the white median; where: both husband and wife worked, it 
was 104 percent. 

The significant improvement in the condition of black workers in the 
1960s reflects diverse forces, including the largest sustained boom in the 
history of the American economy, widespread public efforts to remove 
long-established discriminatory practices; more favorable geographic 
distribution of the black population; and the absence of any competing 
labor source. Still, the gains that have been made should not be permitted 
to obscure the disadvantages that continue to afflict most blacks: lower 
family income, fewer college entrants, and persistent discrimination. 


Women. The kinds of discrimination that affect women in their prep- 
aration for work and in their labor market experiences both parallel and 
differ from those which afflict blacks. As far as education is concerned, 
until recently a higher proportion of females than males received a high 
school diploma, but by 1970 7 percent of males 24 years and over had 
completed four years of college compared with 5.6 percent of females, a 
difference of 20 percent. At the master’s and doctorate levels, 5.4 percent 
of males have degrees compared with 2.2 percent of females. These 
educational differences do little to explain the gross differences between 
the occupational distribution of men and that of women as shown in 
Table 3. 

The table demonstrates that males are broadly distributed among the 
several occupational groups and that females are concentrated within a 
few fields of work. More than one in three women are employed in 
clerical occupations and more than one in five are service workers. The 
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Table 3. Employed persons 14 years old or over, by major occupational 
group and sex, 1970 


Male Female 
Number Number 
employed Percent employed Percent 
Occupational group (in 000s) employed (in 000s) employed 
White-collar 
workers 20,054 41.0 17,943 60.5. 
Professional 
and techni- 
cal 6,842 14.1 4,298 14.5 
Managers and 
administra- 
tors 6,968 14.2 1,321 4.5 
Salesworkers 2,763 5.6 2,091 7.0 
Clerical 
workers 3,481 71 10,233 34.5 
Blue-collar 
workers 23,020 47.0 4,771 16.0_ 
Craftsmen 
and kindred 
workers 9,826 20.1 332 1.1 
Operators 9,605 19.6 4,303 14.5 
Nonfarm 
laborers 3,589 13 136 4 
Service workers 3,285 6.7 6,427 21.7 
Farm workers 2,601 5.3 525 1.8 
Total 48,960 100.0 29,666 100.0 


SOURCE: U. S. Bureau of the Census, Statistical Abst ited States: 1972 
(93rd ed.), Washington, D. C., 1972, p. 230 j IERES OF Tlie a 


proportion of male managers and administrators is over three times that 
of females, and the propi 


ortion of male craftsmen is almost twenty times 
that of females. On the other hand, women are about five times more 
likely than men to be clerical workers and over three times as apt to be in 
service jobs. 
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Only in the professional, sales, and operative occupations is the 
pattern of male and female employment more or less parallel. It should 
be emphasized, however, that these data refer to gross classifications. 
For instance, the largest number of women professionals are school- 
teachers and nurses, while engineers are the largest male professional 
group, and males predominate in medicine and law, the highest-earning 
professions. In sales, males have close to a monopoly in the lucrative 
industrial equipment and high-ticket items, while women hold lower- 
paying positions. There are twice as many female as male operatives in 
nondurable manufacturing, where pay scales are considerably lower than 
in durable manufacturing, where males predominate. 

Traditionally, women have been concentrated within certain specific 
occupations. About one of every four employed women is a secretary, 
retail sales clerk, bookkeeper, elementary-school teacher, or household 
worker. Half of all women workers are employed in twenty-one types of 
jobs, while employed men are distributed over sixty-five specific 
occupations. The American job market has been bifurcated by sex, as 
well as by race. 

Combined public and private efforts to reduce and eliminate 
discrimination against women in the world of education and work have 
begun to take hold. One result is indicated by a comparison of entrants to 
medical and law schools. In the mid-sixties, women accounted for about 
10 percent of the entering classes of medical schools and 3 percent of law 
school classes; in 1972, women comprised 20 percent of the entrants to 
medical school, and 12 percent of the first-year law students. 

The earnings of women workers averaged about $3,500 in 1971, 
compared to male mean earnings of approximately $8,000. However, 
almost two-thirds of the males, but only two-fifths of the females, 
worked full-time, full-year. Moreover, as we have seen, women are 
concentrated in low-paying occupations. If the comparison is confined to 
those who worked full-time, full-year, the findings are still striking: 
men’s mean earnings were about $10,400 and women’s were $5,900, less 
than three-fifths of the men’s. Equally striking is the fact that, of all 
persons with money earnings in 1971, 31 percent of the men, but less than 
4 percent of the women, earned $10,000 or more. A still more revealing 
comparison is between the average income, by educational level, of men 
and women who worked full-time year-round in 1971. In the case of high 
school graduates the mean was $10,700 for men and $6,000 for women; 
for college graduates, $15,600 for men and $8,600 for women; for those 
with five or more years of college, $18,000 for men and $10,800 for 
women. 

While females clearly suffer discrimina 
should be noted that the married woman’s 


tion in the labor market, it 
social and economic status is 
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often derived from the occupation and earning of her husband. 
Moreover, middle-class white women learn about the levers of power and 
how they can be manipulated from their fathers, brothers, and husbands, 
a source of knowledge usually unavailable to members of minority 
groups who are on the periphery of the society and economy. One must 
be careful, therefore, not to equate racial and sex discrimination. While 
they have much in common, they differ in many essentials. 


Youth. The third special employment problem that warrants attention is 
the predicament of young people, particularly young people whose racial 
or ethnic background, education, or criminal record presents handicaps 
as they seek to establish themselves in the world of work. 

The initial source of the difficulty of these disadvantaged young people 
is embedded in the demographic turnabout that occurred after World 
War II. During most of the 1930s the birth rate was about 18 to 19 per 
1,000, and in 1945 it was 20.5 per 1,000. By the end of the 1940s and until 
late in the 1950s, it hovered between 24 and 25 per 1,000 and reached a 
peak of 25.2 in 1957. Thus, throughout the early post-World War II 
period, the birth rate was over a third higher than it had been in the 
prewar decade. This rise in the birth Tate resulted in a substantial increase 
milies with three or four children and a 
childless or one-child families. 
the late 1940s and the 1950s produced marked 
opulation of the 1960s. The 16- to 19-year-old 
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read in rising unemployment rates and in the widening gap between 
unemployment rates of 16- to 24-year-olds and those of older members 
of the labor force. A rough rule of thumb for determining unemploy- 
ment rates for any year in the late 1960s to early 1970s is to take the 
national unemployment rate and double it for youth, and double it again 
for minority youth. In other words, when the national unemployment 
rate was 5.5 percent, the youth rate was 11 percent, and the rate for 
minority youth was 20 percent. During the past decade male teenagers 
from minority groups have had unemployment rates in the 25- to 
35-percent range, while female rates were close to 40 percent. It should be 
noted that these rates are understated, since many young people who 
have dropped out of school have not started or have abandoned the 
search for work and therefore are not counted as members of the labor 
force. 

In all industrial countries, the youth unemployment rate tends to be 
somewhat higher than the average rate because of the job changes young 
people make as they try to find congenial, or at least acceptable, work. 
However, the data suggest that the demographic explosion, together with 
labor market constraints, have resulted in an unusually high youth 
unemployment rate in the United States. The rise in demand for white- 
collar workers had an adverse effect upon many poorly educated 
youngsters who were untrained for clerical or other types of office jobs. 
As long as employers were able to find adult women to fill their 
expanding needs, they were loath to hire young people. 

Protective legislation, long on the books, made it. difficult for 
employers to hire youth for certain types of jobs. Because of rising racial 
Consciousness, some better educated minority youth were reluctant to 
accept dead-end jobs in such occupations as domestic service or unskilled 
manual work. Lack of a high school diploma or the existence of a police 
record had a particularly harmful effect on the employability of many 
minority youth from low-income homes. Many economists believe that 
the high minimum wage was a further obstacle to the employment of 
young people, although the evidence is not conclusive. ; 

The years ahead promise some relief as the demographic bulge 
diminishes. The rate of increase of the white teenage population will 
decline from 46 percent to 9 percent. Unfortunately, the increase in the 
number of nonwhite teenagers will be about as large in the 1970s as the 
44-percent increase in the 1960s. Even with an easing of the pressure of 
total numbers, the transition of young people from school to work will 
remain difficult, particularly for those who enter the job market with one 
Or more handicaps. a 

We have seen that discrimination continues to place limitations upon 
the employment of blacks and women. This is reflected in their 
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concentration in less desirable and lower-paying jobs. Although the 
decade of the 1960s saw substantial gains by blacks and, later, by 
women, wide gaps between these groups and white males remain and are 
not likely to be substantially reduced in the near future. Many young 
people are having difficulty in getting a firm toehold in the world of 
work, among other reasons because of the recent rapid increase in their 
numbers. The demographic outlook is becoming more favorable, but 
many minority youth, especially those who do not acquire a high school 
diploma or who lack the skills demanded for white-collar work, will 


continue to have difficulty in finding satisfactory jobs that hold promise 
of advancement. 


In Search of Perspective 


The reason for the earlier caveat about drawing inferences about work 
satisfaction from data about transformations in the American economy 
and its occupational structure should now be evident. Yet inferences that 
may lead to greater understanding are the touchstone of social research. 
Let us look backward to see whether a limited number of propositions 
can be precipitated, and then let us look ahead to see whether any 
tentative forecasts can be made. 

The period since World War II has seen an increasing number of 
married female full- or part-time workers. This suggests that, given the 
Opportunity to earn money income, more and more adult women will 
choose work for pay over homemaking and voluntary activities. of 
course, many women who work have no option because they are heads of 
households and are responsible for supporting themselves and their 


dependents. Many others who work have an urgent need for additional 
family income. Nevertheless, many women work primarily because they 
prefer to have a job or pursue a career. 


i second major trend characteristic of the post-World War II era is 4 
substantial inc 


Tease in the years of school attained by new entrants into 
the labor force and a corresponding shift in their industrial and 
Occupational attachment. Compared with earlier periods, a greatly 
increased proportion is employed in the service sector and as white-collar 
workers. Despite the much larger number who entered the labor force as 
high school or college graduates than in the past, their wages and salaries 
have not suffered. The returns from education achieved remained high 
throughout the period, although some of the better-educated entrants 
were unsuccessful in getting or holding jobs commensurate with theif 
education. While many white-collar jobs are prestigious in name rather 
than in fact, the expansion of Professional and managerial employment 
has provided attractive work and work environments for many new job- 
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holders. The world of the office is less physically demanding and less 
enervating for most people than the world of the factory, the mine, and 
the farm, and in the last quarter-century there has been a major shift of 
the economy away from machine-controlled occupations. 

Work always represents an admixture of pluses and minuses in the 
sense that those who enter an employment relationship give up their time, 
accept direction and supervision in the use of their energies, and submit 
themselves to rules and discipline, in return for wages, benefits, 
opportunities for advancement, and concomitant social satisfactions. 
During the postwar period, there was a conspicuous lack of pressure by 
workers to reduce their conventional daily or weekly hours. In fact, 
overtime became the pattern; overtime hours worked averaged more than 
10 percent of standard hours. The reduction in working time that did 
occur came about through paid holidays and longer vacations, as a result 
of the worker’s demand for blocks of leisure in which to enjoy his higher 
real earnings. The absence of broad pressure to reduce the workday and 
workweek may be interpreted as evidence that most employees did not 
find their work life particularly oppressive. Otherwise they would have 
traded additional income for additional free time. 

Workers organize themselves into trade unions to improve their 
bargaining position vis-à-vis employers, not solely with the aim of raising 
wages and improving fringe benefits but also in order to broaden their 
control over their immediate working environment. The postwar period 
saw a slow growth of organized labor, so slow in fact that, even after 
allowance is made for other factors such as sophisticated employer- 
opposition, less encouraging governmental attitudes, and weakness at the 
top of the trade union movement, we must conclude that the great mass 
of unorganized workers were not ready to pay the costs of organizing. 
Apparently they did not feel that their present conditions were so hard or 
that the union could obtain sufficient benefits to justify the turmoil of 
organizing. , . 

However, we cannot read the evidence as proving that all was right in 
the world of work, or even that conditions were improving so rapidly 
that an era of contentment was about to dawn. That was not the case; the 
sources of discontent were legion. Workers and employers in every sector 
of the economy were in conflict—often latent, periodically overt—about 
wages, conditions of work, productivity, and other critical dimensions of 
the employment relation. Just as soon as old sources of difficulty were 
ironed out, new ones emerged as a result of changes in the economy, the 
society, and the workers themselves. In a modern democratic society, a 
dynamic of discontent is embedded in work relations. , 

Against this background of recent changes in the world of work it is 
Possible to identify several areas where discontent is likely to become 
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manifest in the years ahead. It is not clear that the employment 
advantages of extended education will continue. A recent report by the 
Carnegie Commission on Higher Eudcation suggests that over one- 
quarter of the college graduates and prospective college graduates in the 
1970s will have to settle for jobs that were formerly held by nongrad- 
uates. If this results in wage compression, there probably will be rising 
orders of dissatisfaction among the better-educated workers. 

Expanding experiments with flexible working hours, rising union 
objections to compulsory overtime, and the expansion of forced and 
optional early retirement, suggest that we may be entering a new era of 
trade-offs between work and income and between opportunities for older 
and for younger workers. It would be strange indeed if increasing family 
income did not lead, sooner or later, to a reconsideration of the hours 
question. The preferences of workers are likely to run afoul of both 
technological and cost considerations and to result in compromise 
solutions—but not unless employers and employees learn to appreciate 
each other’s priority needs and preferences, 

The pervasive troubles all modern economies face in reconciling high- 
level employment with reasonable price stability underscore the necessity 
for modifications in collective bargaining and in market mechanisms as 
they influence price and dividend determinations. Workers will not 
forego their search for equity, but the domain of the struggle has begun 
to widen to include a role for government, No one can see clearly the new 
Structures that must be put into place or what will be required to ensure 
that they become functional, but we can prognosticate that this will be an 
increasingly important arena of conflict, 

During the 1960s there was a major thrust to reduce and remove 
educational and employment discrimination against minorities and 
women. The several levels of government have pursued various actions tO 
expand Opportunities for groups previously barred outright or severely 
handicapped in their efforts to gain access to desirable jobs and careers. 
In the last few years, the initial emphasis on assisting black men to 
improve their employability has been broadened to include women, the 
Spanish-speaking, and many smaller minority groups such as American 
Indians. While governmental efforts have unquestionably helped reduce 
discrimination in the labor market, the rate of progress has been uneven, 
slowed in many cases by the small number of qualified minority members 
in the hiring pool, by the recalcitrance of trade unions in accepting 
outsiders, by the relatively few job openings in such areas as the 
academic world, and, above all, by a growing concern that the rights of 
the majority be protected while corrective actions aimed at helping 
minorities proceed. 


Despite these and other difficulties, it is reasonable to expect that the 
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issue of discrimination will be at the forefront of negotiations in the years 
ahead, and conflicts are likely to continue as individuals and groups 
struggle over the division of employment opportunities. 

Finally, the combination of more education, more jobs (up to 
1974-1975), and higher family income is loosening the monolithic 
relationship that existed for so long between people and work. In an 
earlier day men had to work to survive. This is less true today. At the 
upper end of the income scale, families support their children well into 
their twenties. At the lower end, many young people manage to exist 
without regular jobs largely by engaging in illegal activities. Since more 
and more married couples are working one or the other spouse may drop 
out of the labor market for a time to return to school, to raise a child, or 
to pursue an avocational interest. To the extent that people want more 
degrees of freedom to structure their lives and their time, we must 
anticipate additional discord in the work arena between employees who 
seek greater options and employers who are locked into production 
schedules and the market. 

Modern societies can absorb a considerable amount of conflict. As 
workers attempt to find a new balance between work and other activities, 
they will modify the existing reality and develop new expectations, 
thereby setting the stage for still further changes. 


Work Restructuring and 
Manpower Realities 


This chapter explores from different vantage points the 
interface between the restructuring of jobs and the nature 
of the labor force. First, it provides a theoretical assess- 
ment of the extent to which manpower and economic 
parameters affect changes in the conditions of work. Next, 
it presents an explicit analysis of major manpower and 
labor market transformations in industrialized societies 
and of their influence upon the quality of working life. 
Finally, it discusses the impact of the labor market on 
restructuring the workplace and the impact of selective 
societal trends on alterations within it. 


Some Basic Theorems 


Actions initiated by individual employers, by the labor 
movement, and by national governments to improve the 
conditions of working life have both potentialities and lim- 
itations. 

The individual employer is disinclined to enter into any 
large-scale investment in the absence of a clear estimate of 
the amount and duration of payoff. Significant improve- 
ments in plant conditions frequently call for sizable invest- 
ments with no guarantee—or even likelihood—of a 
proportionate increase in productivity. Nevertheless, since 
employers compete for labor, management may invest in 
improving the conditions of working life to the extent that 
it feels workers will seek jobs in a better designed and 
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better managed plant. The higher the proportion of wages to total costs, 
however, the more cautiously will the employer experiment with pro- 
grams that may further increase his wage bill. The possibility that a new 
program may lead to a reduction in his labor costs will be treated with 
skepticism. Pari passu, an employer whose wage costs account for less 
than a quarter of his total costs (as in large process industries) may be 
more inclined to take a chance. He has less to lose, and if the new pro- 
gram works he may have bought himself a period of relative industrial 
peace. 

Although an employer’s role is critical to any improvement in the qual- 
ity of working life, one must not overlook the fact that in most industrial 
societies the cues to the distribution to the work force of an incremental 
surplus come, directly or indirectly, from trade unions. In the United 
States, union leadership has the first and final word on whether the sur- 
plus is to be paid out in higher wages, better fringe benefits, lower hours, 
more vacations, or in improving the health, safety, and work conditions 
in the plant. To date, most unions have opted for shorter hours and higher 
wages and benefits, and for restrictions on managerial rights to unilateral 
determinations affecting working conditions. Most labor leaders are con- 
vinced that they have had a major influence upon improvements in the 
conditions of working life, although they have been only peripherally 
concerned with the structure of production and styles of management. 
They have been influential in certain areas: moderation of the speed of 
assembly lines; limitation of weight-lifting requirements for men and 
women; rest periods; restriction in the powers of foremen; procedures for 
layoffs and callbacks. There is no question that, if trade union members 
decide that problems affecting life in the work place are to be moved to 
the top of their agenda, this is where the future action will be. 

Until the unions move, the speed with which individual employers will 
initiate new programs to improve working life is limited because of major 
constraints from the competitive market; the protection of managerial 
Prerogatives; and other demands of trade unions. Nonetheless, under 


governmental initiative the same forces that constrain experimentation 


can encourage it. 

Modern governments have played a key role in strategic areas of work 
such as health, safety, amenities, hours, minimum wages, compensation 
systems, unemployment insurance—all of which have been broadly 
directed to improving the lot of workers. Yet governments have not 
always had a free hand, because strict enforcement of both existing legis- 
lation and administrative policies can put the marginal employer out of 
business, and his workers out of jobs. It requires not only courage but 
Judgment on the part of bureaucrats to know how rigidly to enforce the 
law. Governments also must balance the potential costs citizens must 
bear for the support of major alterations in the existing patterns of work 
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against the benefits they are likely to receive. Reluctance to introduce 
legislation reducing the workweek from 40 to 35 hours, for example, 
results from the putative loss of output that such a step would entail. 
Politicians believe, probably correctly, that given a choice, most of their 
constituents prefer higher income to fewer working hours. Another con- 
straint on government action is international competition. Although the 
extent of dependence on international trade varies among countries, no 
major nation can be indifferent to the implications of domestic legisla- 
tion that threatens to raise the costs of its products. 

Thus government efforts are circumscribed by the need to protect 
weak enterprises that provide large numbers of workers with a liveli- 
hood; by the desire to avoid changes that may prove costly in terms of 
reduced output; and by a disinclination to jeopardize the international 
competitive position of export goods. 

These several theorems derived from the experience of modern indus- 
trialized societies indicate that, although there are margins for innova- 
tion to improve the conditions of work, the margins are limited because 
of the fear of increased costs and the uncertainty of gains in productivity. 
Companies and countries alike tend to be cautious and to opt for the 
unsatisfactory present in which they have learned to survive, rather than 
for the problematical future that may spell failure. 


Manpower Trends 


A number of major trends in the labor market have a direct bearing on 
the quality of working life. It often has been observed that most social 
change does not result from policies and programs designed to check a 
particular danger or respond to specific opportunity, but is the conse- 
quence of underlying forces which, individually and in combination, 
alter the shape of things to come. The thrust of this section is that chan- 
ges in the manpower arena in the principal industrial nations of the world 
have already materially affected the quality of working life and give 
every promise of continuing to do so. 

The first of these changes has been the shift from a goods-producing to 
a service-producing economy, a shift that warns against the use of the 
manufacturing prototype for analytical purposes, and especially warns 
against the assembly-line prototype, which currently describes the work- 
ing environment of less than 2 percent of all employed Americans. 
Although certain services, such as banking, communications, and insur- 
ance tend to be provided in large-scale enterprises with many of the char- 
acteristics found in manufacturing, a high proportion of all workers in 
the service sector are employed in small organizations. 

With each passing year, a smaller number of workers remains in 2 
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working environment in which output is strictly controlled and work pat- 
terns are determined by machines. If it is indeed dysfunctional for a 
human being to be an appendage of a machine, and if the exigencies of 
the production-profit system have led employers to set exhausting work 
norms, it must be acknowledged that fewer and fewer workers labor in 
such environments. An increasing proportion of all workers earn their 
livelihoods under conditions where the employer has difficulty setting 
norms, establishing the pace, and exercising close supervision. 

A second major trend is the demand of modern economies for larger 
numbers of highly educated and well-trained personnel. In the United 
States the growth of professional, technical, and kindred workers has out- 
paced that of every other occupational group. Many of these workers are 
self-employed, and some work without direct supervision. Others are 
employed in large organizations where they may be members of teams 
whose work goals are set by team leaders, or they may even punch time 
clocks, as do many physicians who work in clinics that depend upon 
third-party reimbursement. Their assignments are often narrow and rou- 
tine. Nevertheless, the conditions under which most of these service 
employees work differ markedly from those of the production-line 
worker. Professionals, in particular, possess considerable orders of free- 
dom to determine how they work, when they work, and the quality of 
their output, and while all manpower projections are problematic, the 
odds favor a continuing absolute and relative growth in professional 
manpower. 

A third critical change relates to women, whose participation in the 
labor forces of advanced industrial societies is increasing steadily. While 
the majority of female workers has tended to be employed less than full- 
time full-year, the career orientation of many of those who are fully 
employed, particularly married women, seems to differ from that of the 
male prototype. The trade-off between income and time is critical for the 
married woman with homemaking responsibilities, as is the trade-off 
between commitment to her job and commitment to her family. The 
important point is that females are accounting for an increasing propor- 
tion of the total labor force, and this fact lends a new dimension to the 
Model of the traditional worker. . . 

The later entrance of people into the labor force and their earlier exit 
from full-time employment is a fourth trend whose influence and impact 
has not been given proper attention. Little is known about the conse- 
quences of starting full-time work at age 24, instead of at age 14, but one 
may speculate that the longer the period of occupational exploration, the 
higher one’s expectations. Similarly, with retirement benefits increas- 
ingly available after twenty to thirty years of work, many workers in their 
early and middle fifties can change their life styles by shifting to a new 
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type of work. To the extent that this trend continues ea racer eX 
and acceleration appears likely—it is necessary to deal with the q 
ing life from a longitudinal perspective. : 7 
pa eei of occupational shifts because of early retirement is wy 
recent trend toward the pursuit of second careers prior to retirement age. 
i i i i l labor force, increasing 

While still relatively few in terms of the tota t pana 
numbers of workers are finding it possible and desirable to Tar na 
occupations in midstream. No longer satisfied with their first pei 
they look around for new and more stimulating fields of activity. z 
times they return to school or make other serious efforts to prepa 
themselves for a career change. Earlier vesting of pensions, larger gov- 
ernmental expenditures for adult education and training, and higher per- 
sonal incomes and savings will unquestionably accelerate this tendency. 

A sixth trend relates to the steady decrease in hours worked per m 
Although there has been no recent large-scale decline in the average work- 
week in the United States, both in Europe and in this country, total pon 
are decreasing because of more holidays, longer vacations, and ES 
absences to attend to personal affairs. In the long run there will probably 
be further reductions in the hours worked per year. ‘ 

Finally, post-World War II developments on both sides of the Atant 
point to the accelerated growth of large organizations, in business as we 
as in the nonprofit and government sectors. Universities with 50,000 stu- 
dents and hospitals with 2,000 beds are no longer exceptional. The recent 
movement toward mergers in the United States has seen the disappear- 
ance of a large number of small, successful, well-managed firms that 
could not withstand the lure of attractive purchase offers. Although 
small new firms are being formed constantly, the trend is toward the con- 
tinuing growth of large companies where the decision-making process 
tends to be concentrated at the top, among other reasons because that is 
the only place where critical determinations about the long-term interests 
of the organization can be made. Unlike smaller firms, such large organ- 
izations tend to be more bureaucratic, to subscribe to rationalization of 
work, and to be more rigid and less personal. ; 

This list of major trends affecting the work environment could easily 
be extended beyond the seven that have been briefly discussed. For 
example, the growth of white-collar unionism undoubtedly will provide 
additional leverage for many workers to influence their working envi- 
ronment; the steadily rising level of educational attainment will unques- 
tionably produce more young workers with high expectations and with 
new and different orientations to work; and rising levels of family 


income, together with improved social welfare benefits, will provide 


people with new degrees of freedom in making decisions about work, 
jobs, and careers, 
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Impact on Work 


The critical thrust of work restructuring is to bring about a better fit 
between the individual and the organization, with the joint aim of opti- 
mizing the goals of the worker and of his employer. To this end, restruc- 
turing experiments have been directed toward enlarging the scope of the 
worker with respect to planning, self-control, and self-regulation—that 
is, toward autonomy and a broadening of options. The premise is that, in 
exchange for more satisfying employment conditions, the worker will 
become more committed to the organization. 

What can be said, then, about the impact of the aforementioned trends 
on the quality of working life? The shift from goods to services suggests 
that in advanced industrial societies rigid, highly subdivided, tightly con- 
trolled production lines will provide the work setting for an ever-smaller 
proportion of the total work force, but it tells little about the potentials 
for autonomy among brokerage clerks, salesgirls, telephone operators, 
and sanitation workers. 

The absolute as well as relative increase in professional and technical 
workers suggests the need for more sophisticated measurements of out- 
put, and for less reliance on tight controls, if the potential contributions 
of these workers are to be optimized. There is little evidence that large 
organizations are willing to run the risks of providing brainworkers with 
the autonomy they desire, although a sophisticated company will adopt 
personnel policies for its professional staff that resemble an academic 
setting more than a factory environment. a ae 

Women’s agitation against employment discrimination is indicative of 
the long way that employers have to go to improve the opportunity struc- 
tures for females. Whether they work because of choice or necessity, 
there is rising discontent among the female labor force at all occupational 
levels because generic problems in the work setting are exacerbated by sex 
bias. 

Delayed entrance into the labor force and potentially earlier departure 
represent a marked increase in the freedom to make life plans, but it is a 
freedom that cuts two ways: the more time, effort, and money that 
young people invest in preparing for work and careers, the higher their 
expectations and the greater their potential source of dissatisfaction if 
their goals are not fulfilled. Similarly, if men have the option to retire 
early, employers often have the option to force early retirement. 

Another broadening of options is the trend toward second careers, 
which is enabling increasing numbers of workers to move out of fields 
that no longer command their interest or engage their talents. Here 
again, it does not follow that the choice of a second career will live up to 


expectations. 


94 Work 


The reduction in working time also can be seen as a broadening of 
options. If workers find their work oppressive or uninteresting, the 
possibility of spending fewer hours on the job permits them to seek satis- 
factions elsewhere. Despite its merits, however, this alternative does not 
enhance the quality of life in the workplace itself. 

Even the trend toward larger organizations is equivocal with respect to 
the subject at hand. Those who reach the top in the large and more com- 
plex organization (or get close to the top) probably find their work of 
increasing interest. On the other hand, for many in middle management, 
the environment is not so attractive because they have less opportunity to 
advance and less scope for participating in policy decisions than in 
smaller organizations. Thus the trend toward bigness may have a nega- 
tive impact upon the quality of working life. Of course, the dysfunctional 
aspects of size are not restricted to those on the managerial level. All 
workers in large organizations are locked into personnel systems and 
must adhere to company policies that leave them and their supervisors 


little room to maneuver in a manner that will alter their working envi- 
ronment. 


Conclusions 


Managerial initiatives to provide greater autonomy and broader options 
for workers to obtain improved performance must be considered within 
the context of labor market forces that are themselves continuously trans- 
forming the work environment. Our review suggests that manpower 
trends have important implications for the success of work restructuring 


bia At a minimum, they point to the need for a broadened 
ramework for any consideration of improvements in the quality of 
working life. 


It is essential to recognize that workers’ adjustment to the world of 
work changes as the workers themselves change; hence there is need for 
longitudinal perspective that permits the evaluation of such changes. 
Also, it is wrong both to neglect differences in the work orientation of 
men and women, and to ignore the strong career drives of many women. 
The effects of the vastly extended period of education and training prior 
to labor market entry upon the skills workers have to offer, upon their 
expectations about work, and upon their values, must also be part of a 


comprehensive study of the quality of working life. Finally, a broadened 
framework. must a : 


llow for an inter i i en 

fol pretation of the interplay betwee! 
ae re scape specifically with respect to alterations in such basic 
is st di See. legitimacy, equity, and status. Unless the work arena 
ucied within the societal context, we shall continue to fly blind, not 


knowing whether or not conditions in the workplace are responsive to the 
aspirations and expectations of the worker 


The Humanizing of Europe’s 
Assembly Line 


Those of us who study the problems of jobs, work, and 
manpower lately have been required to turn our attention 
from the issue of employment itself to that of work satis- 
faction—or, more properly, work dissatisfaction. Note, for 
example, the enormous amount of attention paid to the 
wildcat strike at the Chevrolet Vega assembly line at Lords- 
town, Ohio, and to the rising rejection of collective bar- 
gaining agreements by union locals whose members believe 
that their national leadership is disregarding unsatisfactory 
working conditions. There is also the growing interest 
among leading corporations—AT&T, General Foods, 
Polaroid, Procter & Gamble, Chrysler—in experimenting 
with job redesign, enrichment, rotation, enlargement, and 
with decentralized decision-making, all of which are aimed 
at removing some of the major sources of employee dis- 
content with work conditions. Even the enthusiastic public 
response to the revival of Charlie Chaplin’s movie, 
Modern Times, suggests popular empathy with the plight 
of the industrial worker. 

In Europe, as I learned in the early 1970s during a trip 
through the Netherlands, Sweden, Norway, France, and 
Italy, and in Israel, the subject of work satisfaction is 
attracting even more attention than in the United States. I 
talked with managers, labor leaders, government officials, 
and research personnel about some of their new experi- 
ments in work structuring. In addition, I spent many hours 
in plants observing a number of these experiments, which 
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The role of social science in this regard has been significant. an 
early 1950s, the Tavistock Institute in London described a new ee 
composed of the technology of Frederick W. Taylor and Pion EN 
perception of the factory as a network of social relations, whic ia 
come to be called the sociotechnical approach. In the early 1960s, y 
institute became associated with Einar Thorsrud of Norway, who es 
about to launch a cooperative effort among management, labor, aap 
ment, and social scientists to modify the work environment in 2a 
make a tangible improvement in the quality of life. Ten years of ac aes 
experimentation followed; Thorsrud is now the acknowledged lea! 
among European practitioners of sociotechnical methods. 


Motivations for Restructuring Work 
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Recently, each of the labor-importing countries has become aware of 
the social and political disabilities involved in having a large foreign 
labor force in its midst. There are very real drawbacks if the foreign 
workers remain for only a year or two; and if they seek to settle more or 
less permanently, all sorts of difficulties arise with respect to such ele- 
ments as the provision of housing and schooling, and the social and po- 
litical relations between the immigrants and the host society. When tight 
labor markets begin to loosen and unemployment increases, great pres- 
sure develops to restrict the importation of foreign labor. Employers who 
have come to depend on such labor see themselves caught in a bind: they 
are unable to recruit local labor and they run the risk of having their 
foreign supplies cut off. If, through changes in work structuring, indus- 
trial employment could be made more attractive to the native population, 
employers might be able to surmount their recruitment problems. 

Another inducement for management to restructure work has been 
provided by such factors as increases in absenteeism and turnover, and 
other evidence, imagined or real, of low motivation and low morale. 
There are as yet few hard data to back what are general impressions. 
Actually, other factors having little or nothing to do with actual job 
dissatisfaction seem to offer just as reasonable an explanation for coun- 
terproductive worker behavior. In Italy, for example, a recent change in 
the social security system no longer requires that a worker who takes a 
day off because of illness be examined by a physician, and many workers 
now view the liberalized sick benefits as paid time off. 

In addition, management has looked for ways to increase productivity 
in order to compensate for higher wage costs. Trade unions in France 
and Italy have been successful in achieving major reforms, such as trans- 
ferring blue-collar workers to the monthly payroll and upgrading a sig- 
nificant proportion of unskilled and semiskilled workers. Work struc- 
turing offers a prospect of offsetting the cost of these innovations. 

As European companies have grown in size and complexity, their man- 
agements have become more professional. One consequence of this 
trend is increased attention to established organizational relationships 
and supervision. Many companies have found themselves burdened with 
excessive layers of supervision, which slow decision-making, retard pro- 
ductivity, and prove burdensome to those at the bottom of the hierarchy. 
Experimentation with work structuring by enlarging the responsibility of 
the worker on the line often provides an excuse for making fairly radical 
Organizational changes, including collapsing several layers of supervi- 
sors. Moreover, in Sweden, where hourly wages are the exception in 
industrial establishments, earlier each change in the production system 
usually provided the occasion for intensive negotiations between man- 
agement and labor about norms, piece rates, and bonuses. One tangen- 
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tial benefit of work structuring has been to reduce, if not eliminate, such 
complex negotiations. 

In Western Europe and Israel, then, there is a minority of manage- 
ments who, faced with a range of problems centered around recruitment 
and utilization of manpower, have decided that they have little to lose, 
and perhaps much to gain, from experimenting with changes in work 
structuring. If successful, they believe their companies will benefit in 
terms of increased productivity and profits, as well as in improved 
worker satisfaction. 

As for the workers, why have they been willing to participate in experi- 
ments that could not be launched and surely could not be successfully 
implemented without their cooperation? What have they seen as their 
own possible gain? To begin with, most factory work in Europe—as 1n 
the United States—leaves much to be desired. It is characterized by 
excessive noise, poor ventilation, machinery that breaks down often, 
poor supervision, infrequent rest periods, and a host of other conditions 
workers find irksome. As a result, any effort on the part of management 
to address itself to these problems will be seen as a boon, provided the 
workers are convinced that the new approach is not aimed at getting 
them to produce more without commensurate adjustment in wages. Since 
most experiments require the cooperation of only small numbers of 
worker volunteers, it is usually easy to counter their fears. 

The volunteers frequently respond to improved communications and 
expanded decision-making power, which are integral parts of many work 
Structuring experiments. They like the idea of having more say about the 
specifics of the production process, and they enjoy the regularly sched- 
uled conferences at which they learn about how their work fits into the 
larger picture. They also like the fact that the experiments relieve them of 
one or more layers of supervision and that they are given more opportun- 
ity to use their initiative. In the case of autonomous work groups—4 
leading form of experiment—the members frequently relish the 
camaraderie that develops, and most of them find themselves under less 
pressure than when the pace of work was set by the machine. 
so are additional reasons why workers support the experiments. 

Ost Important is their conviction—in many cases justified—that if the 
experiment proves itself, they will be able to earn more through upgrad- 
ing, higher wage rates, larger bonuses, or all three. Sometimes they see in 
these experiments the promise of reaching other long-deferred goals, 
as getting rid of piecework or being placed on the monthly payroll, 
tet neem Perquisite: as white-collar workers. “i 
labor representative. In m ae se and responsibility or m p 
national unions or the Aan a ae Soo ana i Tira, ama : i 

i t ional trade union organization (L. O. in Swe 
den and Histadrut in Israel) have long dominated the collective bargain- 
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ing process. The worker in the plant and his local trade union representa- 
tive are both pawns in a strategy of national negotiations. But no signifi- 
cant changes in the restructuring of work can be made without local trade 
union participation. While the national trade union leaders have seldom 
been enthusiastic about these experiments, they generally cooperate 
because they recognize the mounting evidence of local restiveness and see 
the experiments as a relatively safe outlet for the drive for greater local 
autonomy. And it is, after all, risky for the leadership to drag its feet, for 
the union must play a key role in any serious program aimed at improv- 
ing the work environment. 

A word about the research community and governmental officials. 
Thorsrud explained his initial interest in work structuring in terms of his 
disenchantment with radical political solutions—that is, with the Soviet 
and Yugoslav versions of Communism—and his equal distaste for the 
banality and materialism of industrial capitalism in its American version. 
He was impressed with the desirability of infusing fresh life into the 
social democracy of the Scandinavian countries, which were finding it 
increasingly difficult in the post-World War II years to advance into new 
terrains. The more pragmatic members of the Western European 
research community, while less concerned with the larger problems of 
values and politics, shared Thorsrud’s desire to find an alternative to the 
confrontation and conflict that have for so long characterized labor- 


management relations. 


It was only one small step, therefore, for some political leaders such as 


Jacques Chaban-Delmas, the former French premier, to join the ranks of 
the new converts. In outlining his platform for election in 1974, Chaban- 
Delmas made reform of the working environment one of his key planks, 
specifically stressing a superior profit-sharing plan, worker participation 
at board level, and improvements in the workplace. 

In Sweden, the establishment coalition consisting of representatives of 
management, labor, government, and the research community prepared 
a working paper, ‘‘The Quality of Working Life,” for the Stockholm 
conference on the environment, the only presentation directed specifi- 
cally to this subject. These are exceptional examples. The subject is still 
too esoteric to have caught the imagination of most politicians or gov- 


ernments. 


A Tentative Balance Sheet 
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changes in the work environment. 


The first thing one notices is how slowly the experiments have pro- 
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tion system and it is questionable whether there wi ni Ste 
pointed out that the successful autonomous group ses pear nee: ees 
twenty-six television sets a day could produce thirty, u Sire te 
so. When asked whether he had discussed a reduction in hout 
bonus with the members of the group, he looked P eT re 
In Norway, on the other hand, the ere eas la ema 
o the idea that the planning, me 
success, and the errors of work structuring must be left to those who 


PEEN incipals and 
seek progress only with the active Participation of all the principa 
the difficulty of eli 


; f these 
iciting the cooperation of any large number o 
principals. -cut 
3 A er ar 
The efforts in the other countries are too recent to justify any cle 
conclusion. Still, 


« ; ffice 
critically important fact that, with the Possible exception of a large 0 


È 2 : been 
machine and electronics concern in Italy, nowhere has management fun- 
sufficiently convinced by the experimental results to have made any 
damental alteration in its 


x ents 
production processes. Until RES ihe 
move to alter their basic Operations, the entire approach remains 
realm of the abstruse, 
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tant improvements in their working conditions. At Volvo in Göteborg, 
Sweden, the men who operate the big body presses that have an exces- 
sively high noise level, now can take a break in a special noise-proof 
retreat in their immediate area. And Olivetti, south of Turin, Italy, has 
linked work structuring to upgrading a thousand or more workers, with 
corresponding increases in their wages. 

Moreover, one finds in these several countries links between work 
structuring experiments and reductions in hours, shifts from piecework 
to hourly or monthly pay, improved bonuses, and other priority objec- 
tives of trade unions. Such objectives might well have been achieved by 
the trade unions without these experiments, but the gains would have 
come more slowly. 

While no national trade union leader talked glowingly about the exper- 
iments per se (Ben Aharon, the former leader of Histadrut, was con- 
vinced of the need for fundamental changes in the work world but in 
terms of protecting the dignity and intelligence of men), much favorable 
comment came from /ocal labor leaders who were directly involved in 
introducing changes at the workplace. It seems likely then that the exper- 
iments are doing little to reduce the basic tensions between national 
unions and their locals that exist in the United States, Western Europe, 
and Israel. However, by providing new scope for local leaders, they may 
be easing relations somewhat. 

Thus, the results have not been total gain or total loss. Indeed, before 
choosing to be either an optimist or a skeptic, one must attempt to place 
work structuring in the larger context of those political, social, and eco- 
nomic forces that will be the major factors in determining the transfor- 
mation of industrial societies in the decades ahead. 

The proponents of work structuring stress that, once earnings are 
above a subsistence level, workers become less interested in income than 
in other forms of satisfaction. The question remains, however, whether 
labor leaders and workers do, in fact, act in accordance with this idea or 
whether they are simply and constantly interested in fighting for more 
money. There is little hard evidence from the collective bargaining table 
to support the work structuring approach. This means that, although 
workers are definitely concerned about improving the conditions of the 
workplace, they are even more interested in higher wages, shorter hours, 
more paid vacations, and higher retirement benefits. Workers question, 
and probably rightly, the degree to which conditions on the factory floor 
can be improved. They do not question that they will be better off if they 
earn more and work less. Only the self-assured manager and the moral- 
istic social scientist are certain that, if employees work fewer hours, they 
will not know what to do with their leisure. Workers themselves are not 
in the least beset by such worries. Hence if workers want more pay for 
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less work and if managers want more work from ae betel 
but with altered work conditions, the confrontation tha EE S S 
cal theorists look forward to dissolving is likely to be wi T UE 
time. Work structuring is not likely to usher in the demise o eee 

There is talk in Western Europe, just as in the United States, aii as 
day may not be far off when certain types of coe cig) Te a. 
longer be profitable. If this generation of young workers, ani mt, ifthe 
really balk at accepting less desirable types of factory R , pee 
countries involved run out of second-class citizens, such as workers ne 
the south of Italy or blacks in the United States, and if these fon a 
refuse to permit large numbers of foreigners to settle among them, = 
the outcome is clear. Certain manufacturing operations will move by 
other countries where workers have fewer options and lower expec 
tions. To illustrate: In the United States, after the seasonal migration s 
Mexican farm laborers was prohibited in the mid-1960s, certain E 
requiring laborers to stoop continuously could no longer be raised. 4 
France, one of the oldest and most profitable radio manufacturing plan : 
is seeking new production ideas in the Far East, as well as new markets! 

Certain industrialists question whether they will still be able to manu- 
facture at home a decade hence, or whether they will be forced to relocate 
to less developed countries where, regardless of working conditions, = 
opportunity to earn $1.50 to $2.00 an hour is welcomed. The rapi 
growth of low-wage manufacturing operations in developing countries | 
threatening the competitive advantages long held by more advance 
European firms. Unless the latter can increase productivity, they er 
lose out in the competition involving the labor-intensive manufacture 0 
goods ranging from clothing to radios. 

In this perspective, experiments with work structuring are forced 
responses of management. The fact that only a small number of such 


experiments were initiated in countries with tight labor markets under- 
Scores management’s preference for the conventional solution—tapping 
new sources of labor su 


Pply—rather than for major structural innova- 
tion, 
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Wide as the disparity is in the United States between most blue- and 
white-collar workers and between workers and managers, it is much 
wider in Europe. While the present gap is being narrowed in varying 
degrees in Scandinavia, France, and Italy by transferring blue-collar 
workers to the monthly payroll and equalizing their fringe benefits, it is 
difficult to see how work structuring efforts can effectively cancel out the 
differences between the man who uses his muscles eight hours a day and 
one who sits at a desk manipulating words, figures, or people. Someone 
once remarked that when he first became an office worker, he could not 
believe that what he was doing was “‘work,”’ for it bore no resemblance 
to his earlier life in the factory. Some of the more reflective managers 
recognize this difference and see no way of eliminating it other than by 
rotating workers between the office and the factory—an experiment, I 
need hardly say, that has yet to be structured. They view problems with 
the labor supply as going beyond improvements in the immediate work 
environment, and beyond even adjustments in wages and benefits, 
because resistance to blue-collar work will continue as long as the domin- 
ant value systems assign it to the lowest rung of the social totem pole. 

It is no accident that almost all the experiments in work structuring 
involve blue-collar workers. Only in Sweden are white-collar workers 
included in the experimental design, but these efforts smack more of 
work simplification than of work structuring. and nowhere is attention 
being paid to lower and middle management. Presumably, they are 
deemed to be highly productive and to be enjoying their work, presump- 
tions without much supporting evidence. Every time a question was 


raised abroad about work dissatis 
employers were speechless. 


faction among middle management, 


Work Structuring and Political Reform 


he relation between these two broad areas, we 
ountries where the social democrats have long 
and Israel) and the situation in France 


In attempting to analyze t 
must distinguish between c 
been in control (Sweden, Norway, 
and Italy. 

The long-term political ascen 
Scandinavia and Israel is under a 
whole series of fronts—ideology, 


dancy of the labor movement in both 
ttack from within and without on a 
organizational structure, leadership. 


The dissidents include many members of the younger generation, the pro- 
fessional classes, disadvantaged minorities (and in fact, increasing 
numbers of the general public) who have begun to question whether the 
labor establishment can solve urgent national problems. Evidence of 
growing restiveness and disillusion can be read in wildcat strikes, aliena- 
tion of youth, the growing hostility of unemployed intellectuals, the stri- 
dent criticism from opinion leaders on the right and left, all of which 
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indicates a loss of confidence in the institutions that labor built with so 
much loving care to usher in the new society. No one, other than the 
idealistic Thorsrud, sees work structuring as being responsive—or having 
the potential of becoming responsive—to the political malaise threaten- 
ing social democracy. ; 
The situation in France and Italy is different. The more progressive 
sectors of French management have not yet recovered from their night- 
marish experience of 1968 when they were saved by the Communists, 
who refused to join the ranks of the revolutionary students. The wiser 
managers know that the discontents that fed the uprising are still present 
and that, next time, the rank and file may join the students. Hence a 
great many adjustments must be made as quickly as possible on many 
fronts—including improving the workplace, increasing the worker’s 
share, and enlarging his role in the decision-making process. It is far 
from clear that the conservative political and business leadership in 
France will be able to make the long-delayed accommodations that are 
required to assure broad support for a system whose legitimacy is under 
serious attack. France needs not another Charles de Gaulle, but a Frank- 


lin Roosevelt. No one expects work structuring to provide more than an 
assist in the task of social reform. 


The Italian scene is even more unstable. The economy is being radi- 


cally transformed, while the political structure and class relations are 
changing very slowly. Work Structuring has little to contribute to solving 
the urgent problems that demand attention: the swelling ranks of the 
educated unemployed; the abysmal Poverty of the south; and the gap 


between workers’ expectations and the ability of the economy to meet 
them, 


Conclusions 


Eur €rs are increasingly bereft of the ideology, political 
Organization, and leadership necessary to channel their discontents and 
formulate new goals. 

Workers always welcome an o 


of work, just as they press for m 
workers begin to ques 


pportunity to improve their conditions 
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best. If workers direct a major effort to this new frontier, the issue that 
remains open is what lies beyond. Recent European experience tells us 
that management will explore a great many alternative ways of meeting its 
manpower needs before embarking upon large-scale experimentation. 
Management continues to prefer seeking solutions in the market. 


Science Policy and 
Educated Manpower 


A former president of the American Association for the 
Advancement of Science declared in 1972 that the United 
States must develop a “holding pattern” to preserve an 
excess of scientists and technologists who would be pre- 
pared to fill important demands in industry, government, 
and education in the decade after 1980. That is a long time 
to fix people in a holding pattern—and it indicates the 
rather desperate situation that presently confronts large 
segments of educated manpower. 

The sharp decline in demand for highly trained man- 
power is affecting, to varying degrees, all recent college 
and university graduates who aspire to careers in business 
or academe. The 1972 annual meeting of the Modern 
Language Association had a funereal quality, so dismal 
were the employment prospects for people with newly 
acquired doctorates in the humanities. Historians, 
sociologists, and economists are having difficulty 1” 
obtaining attractive positions—and often cannot find eve? 
unattractive ones. Similarly, medical researchers, mathe- 
maticians, and physicists are keenly feeling the cutbacks 1n 
research funding, as well as the highly selective Ok 
no-hiring policy of business and educational institutions. 

One hears Cassandra-like prophecies that the Unite 
States, like India, Indonesia, Egypt, France, “i 
Argentina, has become a nation plagued by unemploy® 
intellectuals. And some prophets of doom even see 
Similarities between the United States today and the 
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Weimar Republic after 1929, when Germany was unable to absorb a 
relatively much smaller annual output of university graduates. What is 
the cause of this downturn in the demand for educated manpower? Is the 


future as desperate as many people think? 


The Changing Role of Science 


The current plight of educated manpower is, to a large extent, a function 
of changes in national science policy in the decades since World War II. 
During this period the relations between science and government under- 
went many alterations that initially were highly favorable to science, but 
more recently have been deeply distressing. 

In the early 1930s, the total laboratory budget for the Department of 
Physics at Columbia University was about $10,000 annually, and the 
Navy’s initial response to a request by Enrico Fermi for research support 
was negative. Even after the outbreak of World War II, Albert Einstein 
felt constrained to suggest to President Roosevelt that research into 
nuclear fission might be speeded if funds were sought from rich donors! 
It was not until the experiences of World War II convinced both the 
political and scientific leadership of the advantages of large-scale govern- 
mental support for defense research that the country moved toward 
massive support of science. 

The government-science alliance was further strengthened by other 
political considerations, since Congress was interested in contributing to 
the financing of higher education and in supporting research into the 
causes and cures of life-threatening diseases. Also, the interests of 
powerful constituencies, such as the aerospace industry and the leading 
universities, were major influences on ever-larger governmental research 
appropriations. For the better part of two decades, the forces of 


expansion dominated. 

To establish perspective, 
engaged in the shaping of science p! 
achievements were considerable. l 

They were able to ride piggyback on the large defense appropriations 
and see that a large amount of research money was made available for 
iversities and university-related organiza- 


basic and applied research at unl é 
tions, such as the Jet Propulsion Laboratory of Caltech and Lincoln 
Laboratory of MIT, as well as in nonuniversity settings. These funds 
were large enough and were made available under sufficiently liberal 
conditions to enable the recipients to train a whole generation of young 

om defense and defense-related 


scientists. Moreover, the funds fr © i l 
agencies, particularly the Atomic Energy Commission and the National 


let us review what the scientific elite actively 
olicy were able to accomplish. Their 
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Aeronautics and Space Administration (NASA), provided the financial 
underpinnings for the science departments of most large universities. 


ersities received important 
Stering the insecure financial under- 


Tena requiring large-scale support. It also 
succeeded in establishing peer review for judging scientific proposals, 
which kept subjective elements in evaluation within tolerable limits. And, 


| time the voices of scientists could be heard 
above the din of the hardware-minded generals and admirals. 


contract relations, 
Since the Amer 


l educati Ssociation was Opposed to federal 
al education, the National Institutes of Health helped 
aking liberal grants through the back 
© Process they shifted the reward system of 

ice i of 
here was gr, : n and service in favor 
i fo ici in the 
© Work with patients. T physicians to work 


Sct system also resulted in the 
eral dollars at a relatively few 
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institutions until these institutions reached or passed the point of optimal 
performance. Most of the time and energy of the senior staff was 
deflected to administration. 

Admittedly, there is serious danger in a formula approach to the 
division of the federal research dollar, for instance in a formula that 
leads to a distribution based on geography rather than capability. 
Clearly, it is better that money go where competent scientists are. But an 
ongoing federal effort must be concerned not only with the present, but 
with the future. Consequently, it was appropriate for President Lyndon 
Johnson to stress the development of research capabilities in the less- 
favored sections of the country. It is amazing that the President, rather 
than the scientific community, had to force this issue. 

In the benign environment of the late fifties and early sixties, the senior 
staff of the National Institutes of Health (NIH) began to play a rough 
game that could end only in reprisals, even if delayed. Year after year the 
NIH bureaucrats, with Senator Lister Hill and Congressman John 
Fogarty as their major allies, succeeded in getting Congress to appro- 
priate more money than the Bureau of the Budget had requested. They 
did this by having their academic supporters—who were also their princi- 
pal beneficiaries—testify about the need for more money before friendly 
congressional committees. Understandably, few reputable persons were 
asked or volunteered to testify in favor of lower appropriations for 
Tesearch into heart disease, cancer, and other unsolved scourges! 

The sciéntific leadership and the senior governmental bureaucrats 
developed a good working relationship which, with the assistance of 
friendly congressional committee chairmen, enabled them to proceed 
from one victory to the next. The most that was submitted by way of 
caution or criticism in a decade of congressional hearings was the muted 
Suggestion that perhaps too much money was chasing too few good 
People—a proposition that this writer advanced to the Joint Committee 
on Atomic Energy in the middle 1950s. 

Trouble was building up, although it was slow to surface. Even before 
serious involvement in Vietnam and disenchantment with the military, 
the heavy dependence on Department of Defense appropriations for 
research funding introduced a major element of vulnerability. It ie 
reasonably certain that defense expenditures would eventually level of 
and might even be cut back. At that point it should have been clear that 
the armed services might become a less enthusiastic and generous sponsor 


Of basic research. 


The rapidly risi 1 of congressiona 
y rising total of cong p s 
applied research was a certain prelude to disenchantment. During the 


four years (1959 to 1963) that I served on the Advisory Council of the 
National Institute of Mental Health (NIMH), its annual appropriations 


l appropriations for basic and 
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increased from about $50 million to $180 million. I warned my colleagues 
and the staff of the inevitability of intensified surveillance by Congress 
once we entered the big-money league. My warnings, which were coupled 
with a suggestion that we expand more slowly in order to expand more 
soundly, fell on deaf ears. Neither at the NIMH nor at the NIH would 
the senior staffs listen to any proposal advocating a slower rate of 
growth. The difficulties experienced in staf fing and financing community 
mental health centers date from this euphoric period when key officials 
were accustomed only to large annual budgetary increases. 

The men who played the leading role in the shaping of science policy 
during the 1950s and 1960s had been part of the forced growth that 
occurred during World War II. Having operated in an environment 
where neither voter nor legislator played a critical role in the decision- 
making process, and assuming that it would take a great amount of 


valuable time and scarce talent to educate the public and lawmakers to a 
level where their suppo: 


leadership concentrated 


ite did extraordinarily well in 

ort for its work. However, the 
approaches that i ive: it had no broad congressional 
: ‘ favor with the White House; the 
Public had little or i f the critical decisions that were 


impact of scientific olicy o; of 
educated manpower. Policy on the career prospects 


Power supply, would i i i 
oe ae result in turmoil. And that is 
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Why the Downturn? 


When the economy slowed in the early 1970s, so did the demand for 
trained manpower. Industry cut its hiring drastically; federal expendi- 
tures declined for programs that had hitherto generated heavy demands 
for scientific and engineering manpower; the universities—emerging 
from their dream world of constantly expanding enrollments and access 
to “soft money” for research—were confronting dwindling entrance 
classes and fewer grants and contracts; the long-term shortage of 
teachers at the elementary and secondary level, which many had come to 
view as chronic, proved to be temporary. s 

Still, the economy had slowed down before, most notably in the late 
1950s and early 1960s, and educated manpower was not badly hurt. The 
difference lay in the changing patterns of concentration of this type of 
manpower and the nature of its support. In the mid-1960s, my colleagues 
and I wrote The Pluralistic Economy in which we estimated that approxi- 
mately two-thirds of all scientists and development engineers were 
employed in the not-for-profit sector—that is, their salaries came directly 
or indirectly from the government. Most of the work force of the large 
aerospace companies is paid for by federal money, even though g5 
stock of these companies is traded on the New York Stock Exchange. : 
addition, many persons in academic employment and in the pared . 
ee research organizations are dependent on the flow of federa! 

Ollars. : 

In the four fiscal years between 1965 and 1969, defense ies 
rose from under $50 billion to almost $81 billion. During the pira : 
Sequent years, defense outlays declined. The estimated outlay ee ni 
1973 was $74.8 billion—which, allowing for the erosion of the ollar, 
represents a sizable decline. Defense Secretary Melvin Laird pointed out 
that in terms of constant buying power the defense budget for 1972 ae 
about equal to what it was in 1964. Total Defense Department team 
employment increased from 6 to 8.3 million persons during the 
expansion, and declined to 5.7 million during the downswing. ee 

Expenditures for space research and technology, another vee lek 
Major employer of scientific and engineering CE e TORE hee: 
about $400 million in fiscal 1961 to a peak of $6 billion in 1966. Sp 
after they declined, and the estimated expenditures for 1973 paa : 
billion (this does not take into account the further erosion cape a 
inflation). Total employment in NASA programs increased from 47, 
to a peak of 410,000, and then declined sharply to 137,000. aei 

A further complication was congressional passage of D ia 
Amendment in 1970, which prohibited the Department of Defense ne 
supporting basic research unless the armed forces could demonstrate that 
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such research was defense related; this measure cut the flow of research 
niversities. E ‘ 
gee of decline in other areas has not been as pree shag hae 
defense and space, but the pattern is the same. The funds avai a i? 
biomedical research increased for many years at a rate of more t qo 
percent per year. But the prestige of the NIH began to slip in the mi ; 
1960s, when both the President and Congress became increasing 4 
concerned with the delivery of medical services. Since research had no 
succeeded in finding answers for cancer, heart disease, or stroke, the 
political leadership saw more votes in broadening the access of the poor 
and the middle class to medical care than in enlarging appropriations for 
research. B 5 
As far as federal expenditures for education, manpower training, an 
related services are concerned, from 1962 to 1967 the federal budget 
expanded fourfold—from about $1.5 billion to $6 billion; in the fol- 


: > : n 
lowing five years the increase was more modest, particularly whe 
allowance is made for inflation, 


Fewer federal dollars meant fewer 
other college-trained personnel. 
mately a third of the nation’s 


jobs for scientists, engineers, and 
Southern California, with approxi- 
aerospace employment, had 486,000 
n May 1968; in 1972 it had 340,000—a 
e reduced expenditures of Defense and 

NASA were also the principal influences upon the loss of employment 
opportunities for young scientists and mathematicians in research and 
es and elsewhere. The National Science 
of the approximately 160,000 doctoral 

scientists and engineers in 1969, about 60 percent were based in 


teaching, research, or some 

Human Resources and Higher Education, 
S in education at all levels have provided 
employment for approximately half of all new master’s degree recipients. 
Ondary education has been the single largest 
uates; if sizable numbers of married women 
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cor ae returned to teaching, the elementary and secondary schools 
po ote li one out of every three new recipients of the 
a too the situation took a radical turn for the worse. The shortage 
teachers had been so severe and so prolonged that warning signs from 
changing demographic trends, reinforced by evidence of greater ease in 
peter aes were largely ignored. One important reason for the present 
oe between demand and supply of educated manpower is 
ates the role of federal programming and financing in creating the 
aie market for trained people was not fully appreciated, and little 
eration was given to the possibility of a radical shift in priorities in 
the federal budget. 
on see the picture whole, it is necessary to review what was happening 
first e supply side. During the 1960s the number of baccalaureate and 
400 professional degrees awarded annually increased from under 
“ee to over 700,000, and the expansion at the master’s and doctoral 
dew was even more dramatic (from 75,000 to about 200,000 master’s 
pa es per year, and from 10,000 to 29,000 doctorates). Paralleling this 
the se increase in the number of college and university graduates was 
ikera ve more rapid expansion of community colleges. Enrollment in 
by th wo-year institutions increased about 200 percent in the 1960s, and 
= the end of the decade they were awarding about 180,000 associate 
grees annually, or roughly one for every four baccalaureate degrees. 
Further evidence of the explosive nature of the expansion of higher 
education can be found in the striking increase in the proportion of 


college graduates who entered graduate oF professional school. In on 
ifteen years between 1950 an! 


er d the mid-1960s the ratio jumped from one 
in six to one in two! Until 1971, 80 percent oF more of the senior class at a 
in oli of select colleges was going on to graduate OT professional 
ae The Selective Service system certainly helped to swell the ranks of 
ady undergraduate and graduate students, as many young men took 
ree aas of its liberal deferment policy. These youths may have had 
Š i interest in intellectual pursuits, but they preferred being bored in 
chool to being shot in Vietnam. 

A key element in the rapid increase in graduate enrollment was the 
substantial amount of money that had become available for the support 
z graduate students. Folger reports that in the mid-1960s, three out of 

ive of the approximately quarter million full-time graduate students 
were receiving support in the form of fellowships or scholarships. In the 


n . 5 ee 
atural sciences, four out of ved support; mm 


n i five graduate students recel 
P ai fields, the ratio approximated one in two. What we see then 
a decade—in fact, two decades— 


during which the demand for 


educated manpower soared, while the supply struggled to keep pace. 
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How can one explain the fact that government officials with siete 
bility for manpower forecasting; professional societies with a concern 
the career opportunities available to their members; education | 
manpower specialists engaged in monitoring changes in the pa ond 
employment of personnel, all failed to foresee the approach of the ti 
when shortages would be replaced by surpluses? 

First, most analysts ignored or failed to evaluate correctly a number of 
critical factors. Although there was no guarantee that the federal govern- 
ment would increase its appropriations for research and development by 
16 percent annually, the fact that it had done so for almost a decade 
lulled many into assuming that such yearly increments would continue. 

This basic miscalculation about changes in the level and direction of 
the federal budget was buttressed by two simplistic errors. Since 
education and research were clearly important undertakings, it was 
assumed that a rich society would want to invest more resources in them; 
the scientific and educational leadership did not contemplate that the 
American people might find other fields of investment more inviting. 
Second, the many lobbyists for basic science, defense, space, education, 
and health had developed considerable skill in marshalling their forces 


for the purpose of extracting ever-larger sums from both federal and 
State governments. They were ex; 


sign that mighi 
while they assembl 


» and more expansion 
nate recruiting, 


advances, 
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the economy; (2) a changeover from a defense-dependent economy to a 
quasi-peacetime economy; (3) a reduction in space expenditures; (4) a 
tapering-off of federal support for basic research and for education, 
particularly at the graduate level; and (5) the failure of colleges and 
universities to take account of demographic trends that signaled a 
reduction in the college-age cohort. 

Overshadowing these many reasons for the present upheaval in the 
market for educated manpower is one startling fact: there was no 
organization, in or out of government, with a clear directive to monitor 
the situation and with a staff able to carry out such an assignment 
effectively. A group of this sort might also have been carried away by the 
euphoria of the times and erred seriously in its projections, but more 
probably it would have identified at least a few of the problems lurking 
beneath the surface. 


The Near and Intermediate Term 


trouble. The critical question is 
-lived, or whether the distortions 
y of educated manpower is 
as Wallace Brode 


Currently, educated manpower is in 
whether the trouble is likely to be short 
are so deeply ingrained that the oversuppl 
likely to continue throughout most or all of the 70s, 
and Allen Cartter anticipate. 

There is no reason to believe that even a renewed economic expansion 
will result in absorption of all the educated unemployed as well as those 
who will be coming into the market. The federal government is the major 
Source of the funds supporting the hiring of scientists and engineers and 
it is clear that, despite the cessation of hostilities in Vietnam, there will 
Not be any significant amount of new money for civilian programs, such 
as research and development or education. 

While we must not write off the possibility of a radical change in the 
level and direction of the federal budget, the odds are strongly against an 
increase in federal expenditures that would begin to right the manpower 
Situation. The precarious financial position of most large private colleges 
and universities is forcing them to limit their staff recruitment severely 
(apart from the fact that the pace of new enrollment has slowed down). 
The large state universities also are in a period of trial and tribulation. 
For years state legislators appropriated large sums to expand the 
Structure of higher education, since they had been assured by the 


educational leadership that there was a shortage of trained manpower 


and that a strong university system was a precondition for rapid 


€conomic growth. Now many of them are at odds with the educational 
leadership. In Illinois, the major state institutions requested approval of 
280 new Ph.D. programs; the state board approved 6! In New York 
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State, the Commissioner of Education established a moratorium for a 
time on the approval of all new doctoral programs. 

With the federal and many state governments in a tight budgetary 
bind, and with higher education no longer actively recruiting, the only 
remaining source of demand for high-level manpower is the private 
sector. In the short run, little relief can be expected here; in the face of 
marked uncertainty, most corporations are keeping a tight rein on new 
hiring. As new business expansion does take place, we can look forward 
to a more-than-proportional increase of professional and technical 


Officially, the government is optimisti iaat e 
Educated Workers 1S optimistic. In a 1970 publication, Colleg 


next decade 
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Adjusting to Supply and Demand 


The first pressure will be to reduce the supply itself—or at least new 
entrants. The federal government has cut back radically its support for 
Students pursuing higher education. Several elite universities, including 
Harvard, Yale, and Princeton, are reducing the number of admissions to 
graduate study. Many graduate centers, while not adopting a cutback 
Policy, are unable to offer financial assistance at previous levels, so fewer 
Students enroll. There also has been a shift in student interest from 
graduate to professional study, especially to medicine and law. 

It will be some time before we know how the changed outlook for 
Scientific and technical employment will affect the numbers seeking to 
enter undergraduate and graduate schools. The short-term effect of a 
Weakening in the job market is to encourage many to continue in school 
In order to improve their qualifications. However, if the market remains 
soft, and particularly if salary differentials in favor of degree holders 
Narrow, the likelihood is that a significant minority of potential students 
May reassess their scholastic intentions. The large-scale increases in the 
College population since the end of World War II were stimulated by the 
attractive career prospects available to the degree holder. If these 
Prospects worsen, the anticipated inflow of still larger numbers may not 
materialize. 

While a continuing soft job market may reduce the number of 
applicants to college and graduate school and thereby help reestablish a 
balance between the supply of and the demand for educated manpower, 
the primary adaptive mechanism is the job market itself. Employers 
adjust their hiring requirements to the number and characteristics of job 
seekers, Since more college graduates are available for employment, they 
are likely to be offered jobs previously offered to high school graduates 
and college dropouts. The college graduate now risks being forced to 
lower his expectations. He may have to accept less challenging work, ata 
lower salary and with poorer career prospects than he had anticipated. 
<O this personal frustration must be added the unrealized social 
investment of training people to the doctoral level ($50,000 to are 
Per doctorate) and the potential social instability that may arise with the 
Presence of a large number of disappointed and disgruntled, if not un- 
employed, intellectuals. oe 

he market oo of downgrading jobs to maintain a balance 
tween the demand for and the supply of educated manpower Is not the 
best equilibrating mechanism in a sophisticated technological society, 
OWever. The individual who has spent twenty or more years in school, 
and another décade or two working on a priority public program in 
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d for 
space, defense, or health, cannot be declared surplus and told ee a 
himself, even if he is assisted by a government grant for retr: 
relocation. 


In Search of Policy 


There are at least two ways to view the present crisis with ea 
educated manpower. The optimist can point to the fact that duri che 
past thirty years our basic institutions—government, higher bs ana 
business—have been able to develop and employ the educate T 
trained personnel required for priority programs, both ra A 
private. We are now in disequilibrium as the consequence of a conca ol 
tion of circumstances: a radical shift in the federal expenditure patte: K 
inflation; erratic business performance that has persisted longer be 
expected; the absence of a national policy for the support of hig 
education and science; the indifferent quality of educational planning; 
and the sorry state of manpower forecasting. 

The optimist will argue that, 
remedied, the difficulties of the mo 
that the present problems may be 
demand for educated manpower w 
larger number of graduates comin: 

There is also a middle positio; 
large-scale unemployment of a 
difficulties of young Ph.D.’s i 
limited corporate hiring of coll 
analysis of the short- 


as the foregoing deficiencies are 
ment will recede. The pessimist holds 
compounded in the years ahead: the 
ill remain slack in the face of an ever- 
ginto the labor market. 
n. According to this view, the current 
erospace scientists and engineers, the 
n locating suitable positions, and the 
ege graduates are signs of trouble. An 
and intermediate-term outlook for educated 
manpower suggests that the difficulties may worsen—at least for new 
doctorates who seek posts in academe or in research. Still, there is no 
necessity for the present crisis to develop into a full-blown, chronic 
disequilibrium between the output of institutions of higher learning and 
the ability of their graduates to find meaningful positions and careers. 
at the United States has experienced marked 
ets for educated manpower, considering the 
instability of its support for Science, once the darling of the federal 
decision-makers, now fallen from grace. Everything considered, the 
turmoil could have been much greater except for the inherent flexibility 
of the economy. Substantial as this flexibility is, it dare not be relied 
i supply for trained 
ait There is urgent need for specific action along the following 
ines: 


(a) Development of alon 
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the federal share has been 60 percent of a $28 billion total 
expenditure, erratic fluctuations are certain to cause serious 
manpower distortions. 

Institution of a long-run federal policy for the support of higher 
education that will provide support for graduate students through a 
judicious mixture of grants and loans, and that will help to keep 
solvent the hundred or so principal university centers. 
Consideration, in federal budget-making, of the manpower 
(particularly educated manpower) implications of the initiation, 
expansion, reduction, or elimination of large military and civilian 
programs. 

ed. The earlier they come into being, 
etter they are implemented, the more 
derating the imbalances that 
the supply and flow of 


These policies are urgently requir 


ucated manpower. 


e) 


rw 


Defense Manpower 


Certain chan 
heated partis 


exaggerated promises that 


controversy and, bef 
been radically mod 
rooted. The ‘war 


however, to say that th 


al, economic—of suspending neue 
e Service system, the amend 
"Power for the armed forces sinc 


Defense Manpower 121 


House and Senate. Neither the press nor the professors paid much 
attention to an institution that impinged more directly on the lives and 
welfare of American families than any other intervention of the federal 
government. Once the American people decided that strong defense 
forces were essential, and Congress provided the authority and the funds 
required to support this goal, the details of implementation were left to 
the insiders apparently under the assumption that they alone had the 
competence to deal effectively with military matters. 

It was not until 1968, when disillusionment with the Vietnam War had 
proceeded to a point where future funding was no longer assured, that 
Richard Nixon decided that he could win votes by promising that, if 
elected, he would explore the possibility of putting an end to the draft, a 
Promise that he eventually carried out by appointing the Gates 
Commission and by translating its 1970 recommendations into a legis- 
lative proposal to phase out the draft by July 1973. Congress enthusias- 
tically enacted the proposed legislation in 1971. 

The thrust of the present analysis is to assess the state of defense 
manpower in the mid-1970s from the vantage of the AVF; to consider 
some of the larger issues connected with this radical change in the pro- 
curement of military manpower; and to speculate about some of the 
implication of this fundamental shift in the staffing of the armed forces. 


Evaluation of the AVF 


A great many Americans believed that the Navy (including the Marine 
Corps) and the Air Force, in contrast to the Army, were composed 
exclusively of volunteers, since this assertion had been made repeatedly 
for many years by spokesmen for the two services. Technically, these 
claims were correct; with only the most occasional exceptions, the Navy 
and Air Force had in fact filled their ranks with volunteers. But those in 
the know were fully aware that it was the Army’s resort to the draft that 
had stimulated the flow of young men toward the Navy and the Air 
Force. Faced with the prospect of being inducted into the Army, many 
Saw a distinct advantage, in terms of safety, comfort, and other condi- 
tions of service, to enlistment in one of the other branches, even if they 
had to remain on active duty for an additional year or so. While the Navy 
and the Air Force—and the Army as well—undoubtedly attracted a sig- 
nificant proportion of ‘‘true’’ volunteers, that is, young men who would 
have enlisted in the absence of pressure from the draft, it is questionable 
whether, at any time during the Vietnam conflict, they exceeded 50 per- 
Cent of the total intake; often the proportion fell considerably below that 
figure. 

The first consideration, therefore, in shifting from the draft involved 
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an estimate of the prospective size of an eben, AT ma 
formed person believed that a military force of 3.5 million ( on Ba 
mate number of servicemen at the height of the Vietnam er i dpe 
be secured solely through enlistments. The planning foran AVF a peste 
a reduction in the size of the military force to slightly more than ae 
lion, to be accomplished by withdrawing from Vietnam, reducing abit 
commitments, resorting to contracts to cover certain service respons 
ities, and replacing military with civilian personnel. Z 

It was recognized from the outset that the much smaller military force 
could be attracted and retained only if the pay and emoluments of serv- 
ice, especially for first-termers and for careerists with scarce skills, were 
substantially improved. The fact that, as early as 1967, the federal gov 
ernment had committed itself to tie the pay of federal personnel to pre- 
vailing wages in the private sector set the stage for a substantial increase 
in the pay of first-termers, even in the absence of the AVF. Had the draft 
continued, Congress might have dragged its feet to make this adjust- 
ment, which costs over $3 billion annually, but having already adopted 
the principle of pay comparability, it was more amenable to providing 
the financial support without which the AVF could not have been 
launched. 

It is moot whether the 
tied specifically to the sus 
are clear. Even if conditi 


more than $3 billion pay correction should pe 
pension of the draft. However, two cman 
ons forced a return to the draft at some futur 


date, it is unlikely that Congress would seek to reduce the current level of 
pay; and if military manpower re 


Vietnam level of about 3.5 million, it is well understood by both the Pen- 
tagon leadership 


Congress that even with pay comparability, it 
would probably be impos 


ments. Moreover, the total cost of such a step (which has been estimated 
to be $40 billion or 


difficult problems that the transition process 
has brought to the fore and to assume that all problems are completely 
under control. 


Some Critical Issues for the AVF 


It is not generally appreciated that an annual procurement objective of 
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around 400,000 new recruits—the approximate goal for the AVF in the 
mid-1970s—implies that the Department of Defense (DOD) must be able 
to attract about one out of three qualified young men in the eligible age 
group who are not college-bound. College youth who reach their junior 
year, it is presumed, will not be interested in enlisting except as potential 
commissioned officers. Since two out of five high school graduates con- 
tinue their schooling, the total pool of eligible enlistees is very much re- 
duced. There are further large reductions in the potential pool resulting 
from the inability of many youths to meet the physical, mental, emo- 
tional, or moral standards that Congress and the services have estab- 
lished on the basis of facts and beliefs about how those so handicapped 
perform in a military environment. 
While there is considerable scope for argument about the correct 
cutoff point for acceptance, there are a great many studies that confirm 
that youths who are high school dropouts, who are at the lower end of 
the aptitude distribution, who have been convicted of a felony, who have 
health defects, or who have police records tend to experience difficulties 
in making successful adjustments to the military. Requirements for ac- 
ceptance could be flexible when recruits were paid far below the competi- 
tive wage, but the armed forces are now under great pressure to have 
their personnel dollars stretch as far as possible. Accordingly, Congress 
recently took the initiative to raise standards for acceptance by passing 
legislation requiring at least 55 percent of all recruits to be high school 
graduates and 82 percent to be of or above average mental ability. 


Although Congress was concerned about assuring that the quality of 
Personnel available would enable the services to meet their commitments 
king in the background was a closely 


within the much-reduced ceiling, lur el; 
related concern. Members of Congress—and many members of the mili- 
tary—feared that in the absence of higher standards the Army and the 
Marine Corps would be staffed increasingly by blacks. Their apprehen- 
sion was not without some foundation, because blacks increased from 
about 13 to 20 percent of total, active-duty Army enlisted strength during 


the year following the suspension of the draft, and it appeared that their 
Proportion would rise further. The percentage of blacks in the Marine 
Corps increased from about 11 to 18 during the same period. The in- 
crease was more moderate in the armed forces as a whole: from 11.4 to 
14.9 percent. N 

There was nothing new in the linkage between criteria for personnel 
recruitment and the racial issue. The long-term objective of the DOD was 
a ratio of blacks in military service approximately the same as the age 
group in the population, about 12.8 percent. Because of educational defi- 
ciencies, however, a disproportionate number of black recruits scored 
beliy the average on screening tests. The higher standards that Congress 
legislated not only ensured against @ serious racial imbalance in the 
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armed services but also against the enlistment of too many recruits, white 
and black, whose previous records suggested that they might not be able 
to meet performance requirements. 

A related issue was whether there would be a regional distortion in 
enlistments in the AVF. Even in the absence of the draft, it is a matter of 
some importance that the services continue to recruit from all groups in 
the population and do not become unduly dependent on any particular 
region. 

Monitoring of recruitment by geographic area has revealed that the 
shift to an AVF has not resulted in any serious regional imbalances: the 
distribution of enlistees is more or less proportionate to the distribution 
of the total population. The exceptions are above-average flows into the 
Army of blacks from the Southeast (where employment opportunities are 
relatively poor), and into the Navy of white recruits from the land-locked 
states of the Midwest, confirming the traditional belief in the attraction 
of the sea for those who have never been near it. 

The primary and overwhelming challenge faced by the AVF in its first 
two years was to meet recruitment objectives not only for the regular 
force but also for the selective reserves who are subject to early call-up in 
an emergency. The regular forces met their objectives except for a slight 
shortfall in the Marine Corps; the record was less favorable in the case of 
the reserves which, with a requirement of slightly over 900,000, had an 
understrength of 60,000 in June 1973 and of 50,000 in June 1974. 

The reserves are critical to implementation of the Total Force Concept 
developed by Secretary of Defense Laird, under which the selective yer 
serve provides 30 percent of the total personnel immediately available in 
an emergency. The importance of increasing the recruitment of non- 
prior-service personnel into the active reserves is underscored by the fact 
that their net personnel cost is estimated to be only one-sixth that of reg- 
ulars. As far as numbers are concerned, to increase recruitment of young 
men into the active reserves is the only real challenge that the AVF con- 
tinues to face, and it is relatively minor. 

The outlook is also favorable with respect to skills, although not com- 
pletely free of problems. The most serious concern is the probability of a 
severe shortage of professional medical personnel, particularly physi- 
cians, because their civilian career prospects are extremely attractive. The 
response of the DOD to this problem has been to obtain congressional 
approval for a substantial fellowship program, which pays the medical 
school expenses of enrollees in exchange for a commitment to serve On 
active duty one year for each year of financial support. In addition, the 
DOD has secured congressional approval to establish a medical school in 
the District of Columbia area. The department also would like permis- 
sion to offer a very large annual bonus to scarce medical specialists, up tO 
$13,500 above a base monthly bonus of $350. In addition, the Secretary 
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of Defense is exploring how to reduce medical requirements through new 
methods of providing health services to uniformed personnel and their 
families. 

Although not so serious as the physician problem, the failure of certain 
enlisted specialists to reenlist has caused concern because of the very high 
costs of training—an estimated $45,000 for an electrical repairman in fire 
control and $20,000 for a sonar specialist, as examples. Accordingly, the 
DOD is seeking congressional approval to make more flexible use of Te- 
enlistment bonuses so that they can be concentrated upon the retention 
of skilled specialists in short supply. ; 

While recent rises in the unemployment rate should ease the recruit- 
ment and retention of the personnel and skills required for the AVF, the 
earlier manpower adjustments dictated by the suspension of the draft 
must be judged to have been more successful than most proponents, not 
to mention critics, had reason to believe. This major transition—and it is 


indeed major—was accomplished with relatively little turmoil. 


Related Manpower Issues 


The Department of Defense confronts other manpower issues, some of 
long standing, some of more recent date. Any effort to view defense 
Manpower must consider, at least briefly, the more important of these 
concerns. 
In addition to regulars and reserves, the DOD always has used ea 
numbers of civilians, primarily within the continental limits of the Unite 
States, Civilians perform not only a large proportion of clerical func- 
tions, but also play a leading role in many service-supported activities, 
from hospital ward duties to ship repair. The cutback in civilian person- 
nel after Vietnam was much more modest than the reduction in military 
Personnel. About 250,000 civilians, roughly 20 percent, were dropped, 
compared to a decrease of 1.3 million, or 40 percent, in the military 
ranks. The ratio of the active military to civilians at the end of 1974 z 
Slightly above 2:1, which indicates the numerical importance of the civil- 
tan in the tota ablishment. , i 
Civilians in i ceanae numerous than they are influential, how- 


tee The effective leadership of the armed ip npa a ee 
© hands o i ilitary, whose lives are devo 0 t 
rc ae ch elements as special schooling; 
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'ndoctrination as the principal protectors of the nation’s security; and the 

i in-group have served to keep 
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Most civilians at arm’s ea Although a few civilians other than presi: 
ential appointees have succeeded in making their presence felt in key 


*cision-making, they represent a small minority. 
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To complicate matters, congressional oversight of DOD personnel is 
divided among committees and subcommittees whose allegiance is either 
to the military or to the civilians. Hence the DOD is frequently pulled in 
opposite directions: one committee commends accelerating civilianiza- 
tion, while the other is critical of the heavy use of civilians. 

The nub of the issue, however, is the absence of a total DOD personnel 
budget with strong incentives for top management to weave the disparate 
parts into an effective whole: that is, regular military, reservists, and 
civilians, to whom might be added consultants, indigenous labor, and 
employees of defense contractors. In the absence of incentives to make 
the most effective use of all DOD manpower resources, it is inevitable 
that considerable underutilization will continue. The senior military are 
determined to control most decision-making and to refrain from assign- 
ing major responsibilities to civilians, who are regarded as potentially 
ineffective because they are not subject to military discipline in an emer- 
gency. 

Somewhat similar tensions have long existed and continue to exist be- 
tween the regulars and the reservists. The regulars are convinced—often 
with justification—that a part-time serviceman cannot achieve and main- 
tain the level of competence that will assure effective performance in an 
emergency. Therefore, the regular establishment has been reluctant to 
Provide the officer personnel and equipment without which inadequate 
reserve performance is inevitable. Moreover, the tighter the personnel 
and equipment within the regular military, the less inclination there is to 
share with reservists. As a result, officers assigned to reserve units fre- 
quently have been mediocre, and the equipment provided to reservists 
has been secondhand. Although the senior DOD leadership is aware of 
the consequences of a policy of ‘‘shortchanging”’ the reserves, it is not 
likely to take substantial corrective action as long as the total resource 
Situation remains taut. The long-standing struggle over resource alloca- 
tion has led some observers both inside and outside the Pentagon (myself 
included) to advocate a smaller but properly staffed and equipped reserve 
force, Tather than a much larger force that is far from combat-ready. 

f Until recently women have been permitted to volunteer for only 4 
limited number of military assignments. There was no significant in- 
crease in their numbers or influence following World War II, although 4 
small number of women officers who remained on active duty moved up 
in rank and one or two exceptional women earned a star. The combina- 
tion of the women’s liberation movement and the AVF has served as an 
impetus for very vigorous efforts by the services to increase the propor- 
tion of women in uniform, and to provide them with more diversified 
career opportunities. As a result, women are now eligible for almost 
pr ees in the military except combat. Moreover, the target rates 
established for female enlistees in the mid-1970s is 8 percent, or one 10 
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12—a rise from 2.5 percent, or one in 40, at the beginning of the decade. 
The Air Force, taking the lead, has set a late-1970s goal of one woman 
out of about every five enlistees! It is difficult to identify any military 
personnel change with more pervasive implications for the long term. A 
battle now is being fought over the admission of women to the service 
academies. It is hard to believe that this next-to-last bastion (combat ar- 
rangements being the last) will not soon fall. 

There remain three interrelated manpower problems that bear directly 
On utilization: the ratio of officers to enlisted personnel; the combat sup- 
Port troop ratio; and the size of the training establishment. 

From the viewpoint of costs, Congress is concerned not only with total 
numbers but also with grade distribution; it recently has shown consider- 
able restiveness about the marked upward drift in the proportion of of- 
ficers in the top ranks—generals and flag officers. At the end of Worid 
War II, the ratio was one general or admiral per 6,000 enlisted personnel; 
It now is less than one per 2,000, a 300-percent increase in the proportion 
Of general officers. When forced to justify this very substantial increase, 
the DOD cites the increasing complexity of military technology, which 
requires more highly qualified individuals, and the necessity of assigning 
a large number of general officers to other agencies of the federal gov- 
ernment and to the staffs of international organizations. 

These justifications, however, do not fully explain the substa 
flation in the higher ranks. There are other reasons as well: the di 
of achieving a proportional decrease in the higher grades as radi 
Mobilization occurred after World War II and to a lesser extent after 

Orea and Vietnam; the multiplication of headquarters after the amalga- 
Mation of the War and Navy Departments into the Department of 
Defense with its Army, Navy, and Air Force components, and the up- 
grading of the Marine Corps; promotions to compensate for lagging 
Military salaries in the 1950s and the first half of the 1960s; and the fail- 
ure of the Bureau of the Budget and of congressional committees to pre- 
vent the upward drift. 
th Any force reduction tends to be at the relative ex 

an senior officers. From the acceleration of hosti 
Mid-1960s to the cessation of hostilities in the mid-1970s, there was a 
reduction of 32 percent in the number of lieutenants and captains; of 24 
Percent among majors, lieutenant colonels, and commanders; of 14 per- 
cent in colonels and captains; and of only 8 percent in generals and 
admirals. The relatively large number of officers in the higher ranks led 
the DOD leadership in 1974 to ask Congress to grant permission for the 
immediate retirement of a considerable number of lieutenant colonels 
and colonels. This would provide room for the advancement of junior 
Officers in a total force that has been substantially reduced and, in the 
absence of an international confrontation, is unlikely to expand. 
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The high ratio of support to combat troops has been a matter of in- 
creasing concern both to personnel managers in the Pentagon and to 
various committees of the Congress that deal with the armed services. In 
1971 Dr. John Foster, then Director of Defense Research and Engineer- 
ing, the third man in the Pentagon hierarchy, claimed that the DOD 
budget was being eroded by the high personnel costs of maintaining and 
repairing complex weapons systems. He estimated that 1.5 million per- 
sons were then engaged in this one activity and placed much of the blame 
upon the manufacturers of equipment, who grossly overestimate the 
reliability and durability of advanced weapons. 

The apparently ineluctable tendency of headquarters personnel to 
multiply and the continuing efforts of the services to improve the level of 
amenities—housing, mess, hospitals, recreation—result in the availabil- 
ity of fewer men for assignment to combat units. In testimony before the 
Senate Subcommittee on Manpower and Personnel in the summer of 
1974, Secretary of Defense James Schlesinger took pride in pointing out 
that the DOD had succeeded in increasing the numbers assigned to gen- 
eral purpose forces, despite the reduction of more than 100,000 military 
personnel. Moreover, he anticipated an increase from fourteen to sixteen 
in the number of Army divisions within present personnel strengths. 
Nevertheless, the problem of keeping overhead under control remains a 
major challenge to the military, just as it does to the civilian sector. 

The effective utilization of military manpower is also a function of the 
number of trainees and the length of time spent on individual training to 
acquire the basic skills to perform subsequent assignments. As many as 
one out of every six men is in individual training at any one time, and the 
combined cost of such training amounts to over $6 billion annually. 

The Secretary of Defense has pointed to the potential gains that might 
be achieved from improved coordination of the services’ training mis- 
sions. Certainly, at the basic and intermediate levels there cannot be 
much difference in training goals. More significant economies may come 
about as a result of the AVF, which has reduction of turnover as one of 
its primary objectives. Additional gains may also be possible through 
g from heavy reliance on classroom instruction to training on the 
job. 


Some Larger Considerations 


Now that the draft has been suspended and the armed forces are moving 
rapidly to a career personnel system, the issues involved in defense man- 
power have assumed a somewhat more prominent place on the nation’s 
agenda than in earlier times. The principal reason for this is financial: 
while federal civilian manpower programs are estimated to total approxi- 
mately $4 billion annually, the DOD personnel budget is ten times aS 
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large. The magnitude of the financial costs is such that, unless the trend 
is contained, there will soon be less and less money available for new 
weapons systems. The country will be spending more dollars for defense, 
but will be obtaining less security. 

There are additional critical issues involved in the shaping of a military 
manpower policy, however, that transcend the dollar expenditures. One 
is the possible risks arising from reliance upon the AVF. A career mili- 
tary service may lead to less than an optimal response to emergencies 
owing to the aging of the regular forces, and it will take the most careful 
management to avoid this threat. The fact that the AVF has not been 
tested in battle is another crucial concern. Since there is widespread 
agreement that an additional million volunteers could not be mobilized 
even if Congress would tolerate the cost, in an emergency would the 
public agree that fighting should be the sole responsibility of the regulars 
and the active reservists? If hostilities continued for any length of time, 
would the citizenry find exclusive use of these units tolerable, and would 
the careerists feel bound by the bargain they had made earlier? 

Even if these hurdles were surmounted, preferably by avoidance of 
armed hostilities, a democracy must still monitor a career force that is 
largely cut off from the rest of the country, heedful of President Eisen- 
hower’s warning about the potential dangers of a strongly organized 
military-industrial bloc. A career force that becomes conscious of its 
Potential bargaining power might not g0 as far as Professor William 
McNeil has suggested and solicit the nation for a ransom of $100,000 a 
year per serviceman, but it might succeed in forcing a great may con- 
aps especially if it were able to achieve effective alliances with am- 

itious politicians. ; 

With Be AVF in place it behooves the American public not only to 
continue to press the military to make more effective use of its man- 
power, but also to be alert to insure that the services perform sa 
Portant missions with due regard for the primacy of civilian control. 
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Blue-Collar Workers: 
A Search for Perspective 


Roswell C. McCrea, dean of the School of Business at 
Columbia University in the 1930s, once called attention tO 
an interesting transformation that had occurred in his 
youth. In McCrea’s earliest years in Norristown, Pennsyl- 
vania, the town clerk was at the top of the middle sector of 
the occupational hierarchy—below the lawyer, the minis- 
ter, and the physician; above the skilled worker and the 
farmer. Only a small minority of the population had 
learned to read and write well enough to be trusted with 
public records. Before McCrea was out of his teens, how- 
ever, the relative pay and prestige of the clerk had dropped 
several notches as a result of the widespread increase 1n 
literacy. By the time he left home to go to college, the 
craftsman had displaced the clerk in rank and was receiv- 
ing equivalent pay. , 

This anecdote serves to introduce the subject of this 
chapter: the changing position of the blue-collar worker 1n 
American society. It presents an analysis that seeks per- 
spective by examining past history, current developments, 
and future prospects. 

Traditionally, the appellation “‘blue collar” has referred 
to manual workers in nonagricultural jobs who earn wages 
rather than salaries—craftsmen, foremen, and kindre 
workers; operatives; and nonfarm laborers. For the pur- 
poses of this discussion, however, holders of nonhouse- 
hold service jobs are considered blue-collar workers 
because the two groups tend to have similar educational 
Preparation, working conditions, values, and life-styles- 
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Their points of resemblance indicate not only a broad identity of interest 
but also generally serve to distinguish manual and service workers from 
white-collar workers. Workers in this broadened blue-collar classifica- 
tion presently account for nearly half of the nonagricultural labor force. 


Major Transformations 


ns of immigrants who entered the United 


The work options of the millio 
occupational scale. As a 


States in this century were at the bottom of the 
consequence, the immigrants pushed the native born up the occupational 
ladder. Immigration was restricted, however, in 1924, and some years 
later a leading industrialist suggested that the rising aggressiveness of the 
trade union movement was a direct reflection of the growing dissatisfac- 
tion of many native-born workers who, in the absence of immigrants, 
were confined to the lowest-level jobs. Since the early 1930s, many na- 
tive-born Americans, who have been taught from birth that opportunity 
is open to everybody and that hard work entitles everyone to the good 
things in life, have been able to find only low-paid blue-collar work. 

, Over the same period, the United States has been making increasing 
investments in education. The typical young person used to be an ele- 
mentary school graduate; now he is a high school graduate. The image of 
the college man no longer is the raccoon-coated, playboy son of an up- 
Sai family; today he is often a commuting student from a modest 

ome, 

The vast rise in educational attainment has become associated with 
Occupational and career potential. At the turn of the century, a man who 
got a job in a steel mill or on the railroad could hope to outdistance his 
competitors and move several rungs UP the ladder. That is no longer the 
case. Occupational placement is often predetermined by educational cre- 
dentials. Even an able man is unlikely to obtain a preferred job unless he 
has a college degree; he is unlikely to make the jump from the factory 


floor to the ranks of management. 

Another change has been a substantial decline i 
Ment with concurrent pressures for the rural , 
alternative employment. A great many people who lost their farms, left 
them voluntarily, or drifted away sought employment in an urban 
environment. Most of them ended up in the blue-collar ranks. 

As we said in Chapter 8, there has also been a radical change 1n the role 
of women in employment. Prior to World War II, it was customary for 
women to work until they married or until they had a child. They then 


withdrew from the labor market and, unless their husbands were injured 
or died, they were not likely to return to work. Since the war, more and 


“en married women have been working on @ continuing or intermittent 
asis, often in blue-collar jobs- 


n agricultural employ- 
population to obtain 
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The disproportionate number of blacks in the blue-collar ranks is 
another notable change. Between 1910 and 1960, the total black labor 
force increased from about 4.7 million to 6.9 million, or by approxi- 
mately 70 percent, but the number employed as blue-collar workers more 
than doubled, from about 2.2 to over 4.7 million. During the same 
period, the number of blacks in farming declined from 2.3 million to 
about 750,000. 

Following the curtailment of immigration in 1924, it was not imme- 
diately clear who the new recruits for blue-collar employment would be. 
In addition to native-born white males, usually from rural areas, the pool 
that filled blue-collar job openings turned out to be married white 
women and Southern-born blacks who had migrated to the North and 
West. 

Another pervasive influence upon the lives of Americans during this 
century has been the steady and pronounced trend toward smaller 
families, although there was significant variability in the speed with 
which birth control techniques were adopted by different groups. Since a 
high proportion of blue-collar workers are Catholic, their acceptance of 
the new techniques was delayed. Moreover, forces beyond Catholic 
dogma operated to produce larger families among blue-collar workers 
than white-collar workers. The inflow to blue-collar ranks of many for- 
mer farmers and farm laborers from a background where large families 
were the norm served to retard the use of birth control measures. How- 
ever, recent data suggest that increasing numbers of blue-collar workers 
are utilizing family planning techniques. 

The number of children in a family has a significant influence on its 
standard of living. Not only does it determine the use and division of the 
family’s income, it also affects the ability of the wife to make a contri- 
bution to family income. Moreover, the prospects for children of 
blue-collar workers to pursue extended education are reduced when there 
are many children in the family because higher education, even when 
supported by government, always involves considerable out-of-pocket 
expenditure. 

This brings us to a final major transformation in American society: the 
marked advance in mass communications. While we know less than we 
need to know about the ways in which movies, radio, and television have 
affected both the expectations and the behavior of different social 
groups, we can postulate that they have had a deep and lasting impact On 
the value structure of Americans, and have generated and reinforced 4 
mass desire for high-level consumption. For many blue-collar workers, 
this means that there is a substantial gap between their current standard 
of living and that to which they aspire. 

Any valid assessment of the position of blue-collar workers must be 
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Sensitive to these transformations. But first we shall consider changes in 
blue-collar work and how these impinge on the lives of workers. 


Changes in Blue-Collar Work 


A person’s job is one of the best clues to the life he leads and to the 
Opinions he holds. Significant changes in the conditions of employment 
have occurred during recent decades. In the earlier part of the century, 
employment was characterized by a considerable degree of seasonality. It 
was the exceptional blue-collar worker who worked full-time, full-year. 
In the 1920s, a group of forward-looking large companies, such as 
Kodak, Procter & Gamble, and General Electric, and smaller ones, such 
as Hormel, Hickey-Freeman, and Dennison, experimented with ways of 
reducing and eliminating the seasonality of employment. Their efforts 
were washed away in the turbulence of the Great Depression. 

Although seasonality has not been eliminated—even a strong union 
like the United Automobile Workers has not been able to win a guarantee 
of annual hours of work—a significant proportion of male blue-collar 
workers are employed full-time, full-year. This was true for seven out of 
ten of the more than 10 million craftsmen and foremen, and three out of 
five of a similar number of operatives and kindred workers, who worked 
during 1970. Among the other 9 million male laborers and service 
Workers, the proportion who worked regularly varied from almost two- 
fifths to more than half. During the present century, blue-collar workers 
have experienced significantly reduced vulnerability to layoffs resulting 
from seasonal fluctuations. 

A second important change on the employment front has been the sub- 
Stantial reduction in the average number of hours worked per week. One 
Of the causes of the major steel strike at the end of World War I was that 
men had to work 84 hours a week when they changed shifts! A 60-hour 
Week was widespread. For the last quarter-century, the weekly norm has 
been around 40 hours, although a few blue-collar unions have succeeded 
negotiating a much shorter workweek. For example, the contract of 
the electrical workers in New York City sets 25 hours a week as the norm. 

In contrast to the industrial nations of Western Europe, the United 
States moved slowly to enact labor legislation aimed at controlling 
Occupational accidents and disease, both because the dominant ideology 
Sought to keep the government out of employment relations and because 
immigrants, who had to accept the least desirable jobs, were considered 
expendable. Among railroad crews at the turn of this century, about one 
Of every hundred men suffered fatal injuries each year! The passage of 
time has brought governmental reforms which, together with preventive 
actions by management, have led to a marked reduction in fatalities and 
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injuries in the workplace. Although we still lose over 14,000 workers 
annually through fatal accidents, and another 800,000 are injured 
seriously enough to lose time from work, much of the risk to limb and 
life has been removed from the work setting during recent decades. 

A related development had been the marked improvement in other 
aspects of the work environment. For instance, advances have occurred 
in temperature control, which have contributed greatly to speeding the 
industrial development of the South. Similarly, the cleanliness and order- 
liness of the areas where employees work, eat, and rest have been sub- 
stantially improved. However, there remains considerable room for 
further improvement. 

The first half of this century saw a rapid increase in unionization 
among blue-collar workers, with the result that today about half belong 
to a trade union, in contrast to a quarter of the labor force as a whole. 
Unions have helped to reduce the powerlessness of the workers. First and 
foremost, union workers are no longer subject to arbitrary dismissal. As 
they acquire seniority, they come to ‘‘own”’ their jobs and to exercise 
more control over the rules that govern their work. 

In a great many ways, unions have been able to reduce or eliminate 
vulnerabilities. Many blue-collar workers are no longer industrial slaves 
but are participants in an employment relation that gives them job 
security, enables them to play a part in determining how they work, and 
provides them with considerable freedom to engage in off-the-job activi- 
ties. These changes are of extraordinary importance and their reach goes 
beyond union members. Many large employers have matched and even 
exceeded the benefits that unions have secured for their members in the 
hope of keeping their employees from organizing. 

Another development of importance to blue-collar workers for which 
unions can take considerable, but not exclusive, credit is the vast expan- 
sion of fringe benefits. Currently, only slightly more than three-quarters 
of gross payroll costs for blue-collar workers in manufacturing consists 
of straight-time pay. Another 5 to 6 percent represents legally required 
employer contributions for social security, unemployment insurance, 
and workmen’s compensation. The remainder, approximately 15 to 20 
percent of gross payrolls, is accounted for by pay for overtime, vaca- 
tions, holidays, sick leave, and by employer contributions to private pe?” 
sion plans. 

This bundle of benefits has gone far to remove some of the worst in- 
securities that used to confront blue-collar workers: the uncertainty 
about what would happen when they, or members of their family, 
required hospitalization; became unemployed or disabled; or became too 
old to work. Although the blue-collar worker and his family are not p10- 
tected against all exigencies resulting from loss of earnings, the impor 
tance of the changes that have been introduced should not be minimized. 
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The best-protected blue-collar workers are eligible for supplemental 
unemployment benefits that enable them to receive up to 90 percent of 
their regular wages for a period up to one year; they are entitled to three 
or four weeks of vacation a year; they are eligible for three months of 
vacation after fifteen years of employment; and they can retire with 
three-quarters pay at the end of twenty-five or thirty years of service or 
when they reach the age of 65. So far, these benefits accrue to only a 
minority of all blue-collar workers, but they indicate a trend. 

Although it is not likely that any one blue-collar worker has benefited 
from all the foregoing advances—the decrease in seasonality of employ- 
ment, reduction in hours of work, protection against industrial accidents 
and disease, improved conditions of work, greater control over the job, 
and enlarged fringe benefits—almost every blue-collar worker enjoys 
some of them. If he compares conditions in the past with those that 
govern his present employment, he cannot fail to note that in almost 
every respect he has made significant gains. 


A Typology of Blue-Collar Workers 


Now that we have set out the major transformations in the conditions 
bstantial changes in the 


of life in the United States and have noted su 
world of work that have affected blue-collar workers to varying degrees, 
we shall seek further perspective by shifting our focus to the blue-collar 

worker himself. 
The blue-collar group embraces work 
achievements, and aspirations. Some of them carry memories of the 
Great Depression, when no jobs were available no matter how hard they 
tried to feed themselves and their families. The great majority, however, 
has known only the conditions of post-World War II prosperity; the 
youngest among them entered the labor market during the longest expan- 
i period in the recorded history of the American economy (1961 to 
pome blue-collar workers are at t 
E short of an economic catastrop 
a forward to better assignments i 
-paying nonunion jobs; they cannot 
work, income, or deferred benefits. 
is blue-collar workers have 
are reas others are struggling to ear 
de ‘asonable start in life. People wit 
present and the future differently. 
™ The family background of blue-collar workers is an important element 
abe consideration of their present status. For example, the basic wage 
in the repair shops of American Airlines in Tulsa in 1972 averaged 


ers with different backgrounds, 


he top of a seniority list. This means 
he, their jobs are secure and they can 
n the years ahead. Many others hold 
feel optimistic about their future 


limited the size of their families, 
n enough to give their many children 
h different family responsibilities see 
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$5.25 per hour, for a ae week. Fy oe = se Louk s g 
i itions for seniority, i 1 

i Bi n and brought up on a neighboring marginal meres 
and whose father never cleared more than $2,000 a year, ee “ A nr 
big forward step. The same job means something different, it ae ve 
Tulsa-born man whose father was a fireman on the Southern ai Ti 
best, this job enables him to maintain a family standard of se i 
parable to that of his father. To the son of a professional s om 
college, dropped out, and, after moving from job to job, finally areas 
into the job of airline mechanic, the position represents a move 
hs been implicit in these remarks, how a person feels about m 
current position depends upon how he measures himself: he can os 
backward; he can look around; he can look forward. By looking back- 
ward, he assesses his present position from the vantage of his father. ne 
he moved upward in terms of the work he does, the income he carns, pe 
the way he lives—from the standards that prevailed in his parents’ home: 
In this assessment, he is likely to make allowance for the fact that over 
the period of a generation there has been an upward trend in the occupa- 
tional and income structure. By looking around, a worker evaluates his 
Opportunities to move up the occupational and income scale during the 


course of his working life. By looking forward, he considers the pros- 
pects that lie ahead for his children. 


In order to demonstrate th 
blue 


hav 


e variability that exists within the a 
-collar classification with respect to the past, present, and future, 


e devised a typology that encapsulates background, present circum- 
stances, and expectations. Al 


though no schema can be responsive to the 
entire range of diversity that exists within so large a population, it 1S 
hoped that a simplified outline may prove to be a useful tool for social 
analysis. The typology is Predicated on the existence of three basic types 
of blue-collar worker: 


the upward bound, the immobile, and the vulner- 
able. 


The upward bound, Using the criterion of generational improvement, 4 
significant proportion of blue-collar workers, particularly craftsmen an 
foremen who are the offspring 


of native-born white American farmers OT 
laborers must see themselves as having moved several notches up the 
occupational-income scale. The same must be the case for the vast 
majority of blue-collar workers who are of foreign birth or parentages 
most of whom come from deprived Tural or urban backgrounds. 
Perhaps the clearest instance of upward mobility is that of the blacks- 
Gunnar Myrdal, writing in the early 1940s, was deeply concerned about 
the economic future of the black Population. He noted that most of them 
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batten ta farmers in the Southeast, a region where agriculture was 
tie = The route up for the Southern black in the 1930s was to get on 
oe ic assistance rolls, preferably in the North. Yet by 1971 almost 
raai every three black male workers was either a craftsman or an 
aa ive. During the 1960s, the rate of increase for blacks in the pre- 
ta io sii category was four times the white rate. In 1971, blacks 
ae onger underrepresented in the operative category and, among 
ae en and foremen, the difference between whites and blacks had 
ably — to 6 percentage points (14 versus 8 percent). Unquestion- 
it ot against blacks continues to be embedded in every 
eet American life—in education, health, housing, and employ- 
Pa — foregoing figures suggest, and other data and analyses 
suites , that powerful forces are working to improve their occupational 
e cept for the relatively few female 
ere ge current earnings of full-time, 
Airey are under $5,000. Nevertheless, wher ; 
cad ope their contribution to their famil ; D 
in al and in such cases it is likely that their current socioeconomic 
s is an improvement over that of their parental family. 

bl aa penera, a comparison between the present socioeconomic status of 
fen collar workers with that of their parents suggests that a high propor- 
a can be classified as upwardly mobile. This is particularly so in the 
No of children of white native-born low-income farm families; most 
ar Sis of foreign birth or parentage; some working wives; and, above 

» the vast majority of black male blue-collar workers. 
‘oe extensive are a blue-collar worker’s opportunities to move up the 
tea and income scale during the course of his working life? In 
be absence of adequate longitudinal studies, a gap that Herbert Parnes 1s 

Binning to close, only qualitative judgments can be made. 

A high proportion of the workers who complete apprenticeships even- 


fn leave the blue-collar ranks for management or to enter business for 
emselves. This has long been the pattern in the building trades. A 
n been used by blue-collar 


Hor road to advancement that has ofte 
wait ers is the direct transition from worker to employer status: = 
ow er who opens his own restaurant, the mechanic who becomes the 
Own of a repair shop; the truck driver who becomes @ small fleet 
ner; or the taxi driver who buys his own cab. Although there is no cer- 
rca that such a shift will result in a net improvement for the ambitious 
Piso worker—the mortality rate for small business is high—the 
ct remains that this route enables many to raise themselves by their own 

Ootstraps (often with financial assistance from their relatives). 
tie approach coming increasingly to the fore involves the consid- 
e number of blue-collar workers—mechanics, drivers, protective 


craftsmen and foremen, the 
full-year female blue-collar 
e these women are supple- 
lies’ income is often sub- 
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service workers, cooks, repairmen—who, after twenty years’ employ- 
ment, are able to retire on pensions, often representing three-quarters of 
their most recent earnings. With substantial retirement pay, and often 
with additional benefits, these blue-collar workers are able to do quite 
well either by taking a similar job in a new environment or by shifting 
into a new occupational category. 

Gaining access to a high-paid blue-collar job, such as skilled construc- 
tion work or long-distance truck driving, is still another upward route. 

This brings us to the last and by far the most widespread method of 
upward mobility: the progression Provided in the internal labor market 
of a large corporation. A worker is hired at the bottom, usually as a 
and seniority, he has the oppor- 
tunity to move up by bidding for training and a better job. In the steel 
industry a beginner may earn no more than $7,000; the top men in the 
ng when the furnaces are to be 
s that sum. : 
collar workers, particularly white 


foremen, and for the most part 
te ; average income and status. In addition, there are 
© major subgroups with above-average income and status: high- 
uck drivers), and those who have left 
for managerial or entrepreneurial status. 
withstanding, blue-collar work does permit 
are scarce regarding the prospect of improvement for 
‘ue-collar workers, Nevertheless, there are a few facts 


and t; 
oe figures that Provide at least a basis for speculation and extrapola- 


n, he is off to a good start. 


of educational attainment, the 
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not large. Unfortunately, many blue-collar families who are able to sup- 
Port their children while in college, especially if they live at home, fail to 
encourage them to attend, a pattern more characteristic of white than 
black families. 

So we see that many blue-collar workers are upwardly mobile in the 
Sense that they are relatively better off than their fathers; they themselves 
have had opportunities to advance; and many have reason to believe that 
their children will be able to continue to move up the socioeconomic lad- 
der. 


The immobile. A large percentage of blue-collar workers are them- 
Selves the offspring of blue-collar workers, which establishes an initial 
Presumption that they have not improved upon their parents’ status. 
Whether they are immobile, in fact, depends on their position within the 
blue-collar hierarchy relative to that of their fathers. If a man’s father 
was a laborer and he himself has become a foreman in a major company, 
We can classify him as upwardly mobile, even though the generational 
shift has been within, rather than beyond, the blue-collar category. But 
where there is no intra-occupational improvement, such persons must be 
Classified as immobile. (The relatively few blue-collar workers who have 
Slipped below their fathers’ job level are downwardly mobile, or vulner- 
able.) 

It is impossible on the basis of currently available statistics to estimate 
the Proportion of all blue-collar workers who should be classified as 
immobile, but the number must be sizable. Included are large numbers of 
Second-generation workers in the North and South who are employed in 
the manufacturing plants of companies that are the principal source of a 
community’s employment. There are also many first- and aye 
tion blue-collar workers in heavy industry whose fathers held simi z 
Jobs, and numerous journeymen sons of construction workers and o 


Other craftsmen. 


Because the fathers of relatively few blue-collar workers were in white- 
collar workers today (except for 


collar occupati ractically all blue- 

those who amako farms) ae the sons, and in many cases the grand- 
Sons, of blue-collar workers. If intra blue-collar upward se is 
disregarded and the focus is on remaining within the blue-collar a s, a 
snificant proportion of present-day blue-collar workers must be con- 
Sidered immobile in generational terms. ; PIN 
_ Some TA ers may eventually move up in the job epee 
either to a higher-level blue-collar occupation or toa white-col ae! posi- 
tion. However many of these workers are likely to remain fixed in a 
i large extent because they are un- 


Status similar to their fathers’, to a hey 
willing to risk losing the security and shelter attached to their jobs. 


hether the children of the immobile have the opportunity to advance 
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beyond their parents depends upon their family incomes, which arse 
may inhibit extended schooling. In addition, while a father sjob may = 
represent generational improvement in social status, it may still of er 
financial inducements that attract his children, especially if there is no 
family encouragement toward higher education. 

The low earnings of female blue-collar workers have already been 
noted. Where these women are heads of households, they are usually in 
the immobile group, at best. If more information about their back- 
grounds were available, a few might be reclassified as upwardly mobile; 
this would apply, for example, to an operative earning $4,000 annually 
whose parents had been migrant workers. However, it is probably correct 
to conclude that most blue-collar female household heads have not 
moved beyond their parents’ positions. 


The vulnerable. Most people seek to achieve a level of work and income 
at least comparable to that of their parents and feel uncomfortable, 
unhappy, or frustrated if they fail in the attempt. Individuals whose 
achievements do not measure up to the standard attained by their 
parental family are defined as ‘‘vulnerable.”” Included within this cate- 
gory, as we have seen, are blue-collar offspring of white-collar workers. 
Some blue-collar workers may not be in a worse position than their 
white-collar fathers, if the sole criterion is income; in fact, they may be 
better off. But income is not the whole of the matter. Take, for instance, 
a worker on a Detroit assembly line whose father was the pastor of 4 
church in a small southern community or the principal of a small rural 
school. In terms of income, the automotive worker is relatively better 
off; and yet he is likely to feel that he has slipped on the social scale. 

Also among the vulnerable are full-time, full-year blue-collar workers 
who do not earn $5,000—a 


971, about 8 percent of all craftsmen 
es, 24 percent of service workers, and 
is earnings level. Among women, a 
. ked full-time, full-year earned under 
$5,000, as did 58 percent of the laborers and two-thirds of the service 


000 or more: 


f eet the $5,000 level. 
The foregoing data do not be 
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Another insight into the vulnerability of blue-collar workers can be 
gained by assessing the prospects that face their children. Young people 
who do not finish high school will be in a poor competitive position, and 
a high proportion of all dropouts come from blue-collar families. This 
means that even some blue-collar workers who have done quite 
well—and who would be ranked as mobile in terms of their own achieve- 
ments—would be classified as vulnerable in terms of what is likely to 
happen to their children. 

In summary, considerable numbers of blue-collar workers must be 
classified as vulnerable either because they are lower on the occupational 
Scale than their fathers, because they are unable to earn enough to enable 
their families to live above the poverty level, or because their offspring 
are unlikely to make a satisfactory advancement. A man can be classified 
as upward bound using his father’s status as one criterion; the same man 
can be immobile in terms of the progress he himself has been able to 
achieve; and he can be assessed as vulnerable in terms of the potential 
achievement of his children. There are several other possible intergenera- 
tional combinations, so that judgments about the progress of blue-collar 
Workers as a group must be made with caution. 


A Look Back and a Look Ahead 


This analysis has been highly selective. No reference has been made to 
rapid changes in technology that have eroded the livelihoods of many 
blue-collar workers; to compulsory military service that resulted in death 
or injury to large numbers of young men from blue-collar families; to the 
racial revolution that has impinged so directly on blue-collar workers and 
their families by altering the environments in which they work and live; 
to the erosion of the national self-image and power that has called so 
Many verities into question, thereby adding to the unease and discontent 


of Many blue-collar families. 
What then should one conclude 
American society continues to be characterize | 
"ty, which enables many children to move to a higher occupational class 
than their parents and permits others to improve their economic position 
Considerably, even if they remain in the class into which they were born. 
Second, during the last three decades a high proportion of blacks have 
Made striking advances in their occupational and income status, both 
absolutely and relatively, by moving into, through, and out of the blue- 


Collar category. 
Py! many families in the blue-c 
were the upper quartile of the 1 
€s’ ability to supplement their husb 
i Fourth, because of the low wage sca 
Ost women are employed, it is difficult for 


from this search for perspective? First, 
d by considerable flexibil- 


collar category have been able to 
ncome distribution as a result of 
ands’ earnings. 

les typical of the fields in which 
blue-collar female heads of 
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households to earn an income adequate to support their A seen 

Fifth, a significant number of blue-collar male heads of oer oe 
even when they work full time, and particularly when they work p 
i are not able to lift their families out of poverty. ; 
rich, whether or not the children of blue-collar workers will be able t 
improve their status will depend in large measure on whether they earn 

llege degree. 

E =a be recalled that blue-collar workers account for almost half E 
all nonagricultural workers. It is almost as difficult to generalize abo : 
them as about the employed population as a whole. If we limit ourselve 

to one cautious conclusion about the past, it is that during the first seven 
decades of this century the transformations in American society and the 
economy have enabled most blue-collar workers to achieve a position 
that is relatively better than that of their fathers. 

Admittedly, the type of perspective from which blue-collar workers 
have been viewed may also be utilized for all other groups in Amener 
society. The reason for concentrating upon this occupational group ha 
been to demonstrate the error of treating blue-collar workers as a mono- 
lithic class. As we have seen, they are not a homogeneous group, and this 
analysis of their differences is presented to indicate that it is a mistake tO 


s ` P i re 
treat them as an undifferentiated social entity. Instead, they are E 
likely to reflect the same uncertainties, tensions, and conflicts that be 
us all. 


4 


Paycheck or Apron: 
Revolution in Womanpower 


The tradition that the place of a married woman, partic- 
ularly a mother, is in the home was shattered under the 
hammer blows of World War II when women were told 
that it was their patriotic duty to take a job. As frequently 
happens when major social changes occur, neither men nor 
women realized that the move of married women into paid 
employment would be not only for the war’s duration, but 
would represent a revolution in the American way of life. 
While many women gave up their jobs when the war 
ended, they had tasted the apple: they liked the money they 
earned; they liked getting out of the house; they liked the 
independence and esteem associated with paid work; they 
liked the cooperation from their husbands and children in 
the housework; they liked, above all, the wider horizons 
that work creates. 

To put the record straight, we must remember that there 
always were married women who worked out of the home. 
For the most part, these were either women whose hus- 
bands were unable to support their families, or middle- 
class female professionals. The dominant pattern, 
however, was for a working woman to give up her job 
permanently when she married or during her first preg- 
nancy. In the absence of family misfortune, it was the rare 
women who sought paid employment in middle age. 


The Situation Today 
In 1970, 38.7 million women of a total of over 93.6 million 
workers held a job at some time during the course of the 
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year. An additional million did not work, but looked for work. Almost 
three out of four females between the ages of 18 and 25 worked, as did 
almost three out of five of those between 25 and 60. In the 45- to 54-year- 
old group, 60 percent worked, the highest proportion of any group of 
women over the age of 24. Since approximately 95 out of every 100 
women marry, those who work overwhelmingly represent women who 
are or have been married. In fact, if we disregard women who are 65 or 
older, we find that more than half of all women who were married and 
living with their spouses in 1970 had worked during the year; if they had 
been married, but were widowed, divorced, or separated, the chances 
were 7 out of 10 that they worked; if they were single, the probability of 
their working was 4 out of 5. 

It is not generally understood, either by the American public or, for 
that matter, by most labor economists, that the prototype of the full-time, 
full-year worker barely comprises a majority. Of the 93.6 million men 
and women who worked or looked for work in 1970, only 52.4 million or 
56 percent fell into this category. The other 44 percent represented two 
major subgroups: those who desired full-time employment but were 
unable to find it; and those who preferred to work less than full-time, 4 
high proportion of whom were women. Of the 38.7 million women who 
worked, 16 million or about 41 percent worked full-time, full-year- 
About 11 million women worked full-time for less than a full year, and 
the other 12 million worked part-time throughout or for part of the year- 
_ A critical question about individuals who work during part of the year 
is whether they do so from preference or necessity. Of the women who 
fell into this category, almost half (48 percent) indicated that they were 
out of the labor force for part of the year in order to take care of their 
homes. The second largest group, about 20 percent, were attending 
school. Of the remaining 32 percent, most could not find jobs for the full 
year and the remainder were kept from working some of the time because 
of illness, disability, or other reasons. 

It would be easy to conclude that a weakness in the demand for labor is 
a factor of relatively minor importance in explaining why women work 
less than full-year. But before making this deduction, we must note that 
for 2.9 million women lack of jobs was identified as the key variable. 
and that another million females looked for work but could not fin 
jobs. Some part of the 2.7 million who worked less than full-year because 
of disability or for other reasons might have worked full-year had the 
demand for labor been stronger. The proof of the sensitive relation 
between the strength of demand for labor and the full-year employment 
of women is found in the following six-year trend. From 1965 through 
1970 the total number of women who worked increased by 4.9 million- 
The increase in the number of those working full-time, full-year was 2. 
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million. The proportion of women who worked full-time increased from 
38.8 percent to 41 percent, which suggests that many women will respond 
to the opportunity to shift from part- to full-time employment. 

While most women who hold jobs work less than full-time, in any 
week about one in ten women who is employed works not only full- 
time, but overtime. In May 1970 there were 2.5 million females who 
worked overtime, over one-third of whom received premium pay. Over 
40 percent of the women who worked overtime were married and living 


with their husbands. 

Other important dimensions of the role of wom 
are the kinds of job they hold and the amount o0 
the women who were employed in 1970, those in white-collar occupations 
accounted for more than half. Approximately one out of every three 
employed women was a clerical worker. About two out of five were blue- 
os or service workers in establishments other than private households. 

he remainder were private household workers or farm laborers. 

Women workers are concentrated in a relatively few occupations and 
are often overrepresented within those occupations. Over 97 percent of 
all stenographers and typists are women, as are private household 
Mi kers, Women account for six or seven out of every ten workers in the 
T areas: health; teaching, except college; waitresses and cooks; 
il cal other than secretarial; and typing. In contrast, women represent a 

elatively small minority in such occupations as craftsmen, farmers, 
managers and officials, and professional and technical workers, other 


than those in health or teaching. The concentration of women workers 
dustries in which they are 


=i a be demonstrated by reference to the in n f 
in i oyed: they account for approximately half or more of l employees 
anking, insurance, local government, apparel manufacturing, general 
ss erchandise retail stores, eating and drinking establishments, apparel 

z accessory stores, medical and health services, personal services, and 


communications. 

re In 1969, the median annual earnings of women workers who m 

t 8ularly and fully employed throughout the year were three-fifths o 
Ose of men—$4,977 and $8,227, respectively. Marked discrepancies 

Bri the salaries of males and females who work full-time mu 

a found in each major occupational field. The greatest absolute m 

Pini discrepancies are found among sales workers: the median annua 
ary of women was $3,704, or 41 percent of the male median. Among 


Managers, the women’s median was $6,091 or 53 percent of the men’s. 
, women’s salaries were 65 per- 


Ong professi í k 
ionals and clerical workers v 
Op t of the male median and they were 59 percent of the medians of both 
erati 
Tatives and nonhousehold service WOT 
ere are several factors that help to €xP 


en in the world of work 
f income they earn. Of 


cen 


kers. ; 
Jain the marked differences in 
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earnings between men and women in the same occupational category. 
Within each category, women are likely to be employed in the Tess 
remunerative branches—for example, nursing, rather than medicine; 
apparel manufacturing, rather than chemical manufacturing operatives; 
tearoom waitresses, rather than hotel waiters. Since women are more 
likely to have had a discontinuous work experience than men, they are 
normally concentrated at the lower end of the job ladder; moreover, they 
are less likely to work overtime than are men. Nonetheless, much of the 
explanation for sex differentials in earnings lies in the reluctance of many 
employers to assign and promote women to the more prestigious and 
higher-paying positions in their organizations. Despite antidiscrimina- 
tion legislation and executive orders, there has been no significant change 
in the relative position of women’s wages in recent years. i 

Other factors affect the substantial wage and salary differential in 
favor of men; an example is the lag in the number and proportion of 
women who have pursued their studies to the doctoral level, a factor that 
has precluded their sharing fully in the employment and income opportu- 
nities that have opened up for professional workers since the end of 
World War II. Furthermore, many women are unable to respond to job 
opportunities that require more time than the regular workweek, and 
many women cannot accept jobs that are not near their homes. All these 
facts hamper their progess in the labor market. 


A Backward and a Forward Look 


Between 1947 and 1970, the civilian labor force increased by 24 million, 
from slightly over 59 million to almost 83 million, or close to 41 percent. 
Of this increase, the expansion of the male labor force accounted for 
approximately 9 million; the female labor force almost doubled—it 
increased by about 15 million, from 16.6 million to 31.6 million. P 

These figures indicate that had it not been for the much heavier 
involvement of women in the world of work, the sustained growth that 
characterized the American economy during this period would not have 
occurred. The small additions to the civilian male labor force in the fif- 
ties and sixties reflected the depressed birth rates of the thirties and the 
buildup of the armed forces during the Korean and Vietnam wars. The 
elongation of the educational cycle was a third factor that reduced the 
numbers of young male entrants into the labor force. During the twenty- 
three-year period, the civilian male labor force grew by only about 
percent. In sharp contrast, the female labor force participation rate 
increased by 88 percent. 


In each of the strategic age groups, the labor force participation rates 
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for women increased substantially. The biggest gains were scored in the 
older age groups. By the middle sixties, more than one out of every two 
women between 45 and 54 years of age was working or looking for work. 

The post-World War II decades provided a conducive environment for 
women to find employment out of the home, not only because of reduced 
competition from males but also because the service sector of the 
economy, which traditionally makes heavy use of part-time workers and 
of women, was expanding rapidly. Between 1950 and 1965, the average 
annual increase of part-time female workers was almost 300,000, only 
slightly below the average increase of full-time male workers. In the four 
years following the Korean hostilities, there were eleven new part-time 
workers for every additional full-time worker, and two-thirds of the 
former were women. In the sixties the increase slowed, but by 1970 
creases in employment again were largely in part-time jobs. Over the 
twenty-year period 1950 to 1970 the proportion of all workers who were 
employed at part-time jobs rose from 16 to 20 percent. ' 

The increasing proportion of female workers both full- and part-time 
has reflected the influx of middle-aged women into the labor force. 
Between 1950 and 1964, the most significant increase was among women 
aged 45 to 64 years, whose proportion of the labor force rose from 27 to 
40 percent. However, since 1965, the greatest female labor force increase 
has comprised women below 45. By 1970, the peak labor force 
Participation rate among women had shifted to the 20-to-24-year age 
group (58 percent), although the 45-to-54-year group ran a close second 
(54 percent). 3 

What has been the labor force participation of younger married 
women who are living with their husbands and usually have young child- 
ren? In 1948, about a quarter of those in the 20-to-24-year-old bracket 
Were in the labor force; two decades later the proportion was more than 
two of five. The next age group, 25 to 34, showed a parallel increase— 
from about one-fifth in 1948 to over one-third in 1968. One of the major 
determinants of whether a woman seeks employment Is whether she 
lias children, particularly of preschool age. For instance, among women 
Under 35 who lived with their husbands and had one or more children 
under the age of 6, 30 percent worked in 1970; of those who had children 

tween the ages of 6 and 18, 50 percent worked. 

The total number of children a woman has, as well as the age of the 
Youngest, influences her work pattern. The more children a woman has, 
the less likely she is to work. Since 1957, important changes have been 
Occurring in the birth rate or—to use a preferred measure—the general 
Fertility rate, which indicates the number of births per 1,000 women 
between the ages of 15 and 44. In 1957, this rate reached a high of 123.0. 
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By 1970, it had declined to 87.4, and by 1972 it had dropped to the lowest 
level in American history, 73.4. 

The 1972 Report of the Commission on Population Growth and the 
American Future noted that an important element in the decline in the 
birth rate is that today’s young people expect to have far fewer children 
than people a few years their senior. According to a 1971 census survey, 
married women in the 18-to-24 group expect to have an average of 2.4 
children. While the report cautions that the past tendency has been to 
underestimate ultimate family size, the trend is certainly downward. 

Such radical reductions in the birth rate during a period of continuing 
high-level employment and income are not easy to assess. They 
unquestionably reflect a multitude of influences, including the growing 
perception among the middle class that, while the marginal cost of athird 
or fourth child may be small in the early years, contingent expenses loom 
large, since tuition at good private colleges is now in excess of $3,000 
annually. The dissemination and use of improved birth control methods 
is a factor, as is the availability of abortion. The declining attractiveness 
of the suburbs, as a consequence of increasing population pressures, May 
also be a factor. But it is a reasonable assumption that part of the decline 
must be the result of the growing recognition by many women that their 
ability to work will be significantly affected by the number of children 
they have. If a woman limits her children to one or two and spaces them 
closely together, she has much less difficulty in returning to work than if 
she waits to return until the youngest of four or five children is in school. 

The Department of Labor estimates that women will contribute 43 
percent of the labor force growth between 1968 and 1980; their 
proportion of the total labor force will thus expand from 35.5 to almost 
37 percent. The rate at which women enter the labor force is expected to 
continue to account for a disproportionate share of its growth. Howevels 
because the big population increase in the 1970s will be in the group age 
25 to 34, an age when women are less likely to work because of family 
responsibilities, the increase in the number of women workers is not 
expected to exceed that of men as it did in the 1960s, when the greatest 
population increases were in the age group under 25 and in the 45-to- 
group, ages in which large proportions of women enter or return to the 
labor force. If mothers of young children continue to increase their rate 
of labor force participation and if the size of their families is as small as 1 
now anticipated, there may be a larger involvement of young mothers o) 
paid employment. Of course, the participation rates of women will be 
greatly influenced by the availability of jobs and by competition from 
men. And in the years ahead, because of changing demographic tren ie 
there will be many more young men entering the labor force than in the 
preceding decade. 
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Education and Income 


Whether a woman works regularly, periodically, or not at all is greatly 
affected by her educational level. In turn, the income her husband earns 
influences her decision to seek a job, just as her own earnings may have a 
Significant effect on her family’s standard of living. These three 
variables, a wife’s education, her husband’s income, and her own 
earnings, warrant consideration. 

The most important single finding about women’s education and their 
labor force participation is that the more education a woman has had, 
the more likely she is to work. In 1970, about 71 percent of those with 
five or more years of college and graduate school were in the labor force, 
compared with about 56 percent of college graduates, 50 percent of high 
School graduates, 31 percent of those who graduated from elementary 
School, and 23 percent of those with less than eight years of schooling. 
Among women younger than 65 who have had at least one year of 
graduate study, the proportion in the labor force never drops below two- 
thirds and in the age group 45 to 54 the proportion reaches the astonish- 
ingly high rate of 82 percent. Among college graduates, half or more 
Work at every age. . 

Since there have been many changes which have affected all women in 
the labor force, the data presented above do not disclose the full force of 
education in pulling women into work. This influence is better seen when 
labor force participation rates of women in the strategic age group 25 to 

4 are compared according to their education in 1952 and 1970. There 
Was an overall increase of over 9 percentage points during those years— 
from 36.3 to 45.6; high school graduates and college dropouts showed an 
increase close to the average, while the group composed of those with 
four years or more of college and graduate school showed a rise of more 


than 17 percentage points—twice the average. mb oe 
A significant ralatieas between level of education and participation in 
Work is hardly surprising. Many women, like men, undertake additional 
education for occupational reasons. Hence the achievement of a career 
goal is g strong force in their planning and action. Moreover, once they 
have made the investment of time, money, and energy in attaining a 
College or higher degree, their interests in a particular field are likely to be 
wwakened or strengthened so that they will seek to gratify them through 
ork, 
„The relation between working and family income runs in two 
irections. On the one hand, the level of family income influences 
Whether women seek jobs. And the income that women earn from work 
affects the level at which the family is able to live. We noted earlier that 
Single women and women whose marriages have been broken by death, 
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divorce, or separation are likely to be employed unless they have young 
children. We shall therefore focus on wives living with their husbands. 

In 1970 the median family income of white men whose wives did not 
work was $9,206; families in which both men and their wives worked had 
a higher median income—$11,800. Of the white women who worked, 18 
percent were married to men whose earnings were between $5,000 and 
$7,000, 31 percent were married to men who made between $7,000 and 
$10,000, and 30 percent had husbands with earnings of $10,000 and over. 
Of the white women who were not in the labor force, 14 percent were 
married to men who earned between $5,000 and $7,000, 25 percent to 
men earning between $7,000 and $10,000, and 37 percent to men making 
$10,000 or more. We see that as far as these gross income categories are 
concerned, it is only when men earn $10,000 or more that their wives are 
somewhat less likely to seek outside employment. 

An interesting facet of the problem is the effect of women’s working 
on family income. In families with a total annual income of under $3,000 
in 1970, only about one out of five wives worked and those who did 
tended to be employed part-time or part-year. In families with income of 
$10,000 or over, more than half of all the wives worked, and in those 
with incomes of $15,000 or more, most working wives are employed full- 
time. Another finding is that there were significant differences in family 
income depending on whether wives worked relatively few hours (1 to 26 
weeks full-time or 1 to 52 weeks part-time), a moderate length of time (27 
to 49 weeks full-time), or regularly. Median family income reflects this 
variable as follows: $9,770, $10,886, $13,357, respectively. 

In 1970 the median annual wage or salary of all women who worked 
was $2,237. However, those who were regularly employed year-round 
earned a median of $5,440. The median income of families with both 
husband and wife in the labor force in 1970 was $8,052, indicating that if 


both husband and wife work, it can make a significant difference to the 
family’s income level. 


What These Data Reveal 


These are the contours of the revolution revealed by the data: 


(a) Except for those with very young children, women are now likely tO 
be employed outside the home for some time during the year. 

(b) Most women who work do not hold full-time year-round jobs; they 
work part-time or part-year. 


(©) The more education a woman has, the more likely she is to be 
employed. 
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(d) Although women with husbands at the upper end of the earnings 
distribution are less likely to work than those in the middle, a signifi- 
cant proportion of the former are in the labor force. 

(e) A large number of families are in the middle-income bracket as the 
result of the supplementary earnings of wives. 

(f) Mature women in the age group 45 to 54 are more likely to be 
employed than any age group over the age of 24. 

(e) An increasing proportion of women in the major childbearing years 
(25 to 35) are finding it possible to hold a job. 

(h) The employment of women has been facilitated since the end of 
World War II by the reduction in the percentage of young men 
entering the labor market and by the growth of the service sector. 

() Government forecasts anticipate a continuing rise in the labor force 
Participation rates of women in all age groups. 

U) Women continue to be highly concentrated in certain occupational 
and industrial fields, particularly clerical work and service occu- 


pations. 


The Challenges That Remain 


In the early days of the revolution in womanpower, many observers were 
afraid that the increasing participation of women in the labor force 
Would result in a rise in male unemployment. There was also widespread 
Concern that the children of many working mothers would be neglected 
and become delinquent. Some critics worried about psychological upsets 
that might result if a wife had a better job and earned more than her 
husband, Many other fears and apprehensions were expressed. Most of 
these have now been stilled, although some people continue to believe 
that working mothers are a major contributory cause of juvenile 
delinquency, If children of working mothers are neglected, these critics 
are probably right; but the fact is that many women who do not hold jobs 
neglect their children, and that most of those who work do not. At least, 
there is no reliable evidence of a significant correlation between a 
Mother’s work status and the current or future delinquency of her 
children, p 
Although the problems that held the center of the stage early in the 
revolution—the impact on the employment of men, the unsettlement of 
Sex roles in the home, the delinquency of youth—are now receding into 
history, there are other issues that warrant public attention and action. — 
, One of the characteristics of every society is the failure of its 
institutions to adjust to new circumstances and conditions. Many 
™Portant institutional changes and adjustments are overdue if our 
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society is to take greater advantage of the potential and developed skill of 
its women. First, our educational and training systems require adjust- 
ment. For instance girls still shy away from the study of mathematics and 
the sciences in favor of foreign languages and the arts, although there 1s 
no justification for this choice in terms of what we know about the sex 
distribution of aptitudes or about the needs of the marketplace. To a 
certain extent, they are diverted from certain fields because of the 
inadequacy of educational and occupational guidance and counseling 11 
the home, school, and community. Many girls and young women do not 
yet realize that they will spend most of their adult years at work, and they 
do not know how to prepare themselves to take advantage of work 
opportunities. Few are aware of the different ways in which it is possible 
to balance career and home. On these fronts, our society is deficient. We 
have permitted old models and stereotypes to remain entrenched in the 
face of a vastly altered reality. 

Many colleges and universities continue to favor men over women 
their admissions policies and in granting financial aid. Many educational 
institutions continue to ignore the fact that many women will interrupt 
their education in their early twenties, but will seek to complete it later. 
Some institutions are beginning to recognize this problem and to make 
adjustments. However, in most cases this has been done because of a 
slowdown in younger college entrants, rather than because of a new 
commitment to older women. Little imagination has been shown with 
regard to maintaining the skills and interests of the many women who 
interrupt their education or their careers but who continue a few years 
later. 

A great deal of career development takes place in institutions other 
than colleges and universities, and these institutions have likewise been 
negligent. For example, it is rare indeed for administrators of medica 
residencies to arrange programs to enable mothers to train part-time. 
And only the most alert corporations have recognized the advantages © 
part-time training programs for attracting able women back into employ- 
ment. Most employers are disinclined to make their in-service aP 
extramural educational and training opportunities available to wome?» 
because they believe that their investment will be wasted on many women 
who will soon leave the labor market. Their reasoning, however, ignores 
the fact that many women with high occupational status remain in the 
labor market (or if they leave, will return shortly), as well as the fact that 
a large number of young men also quit their jobs. 

With respect to utilization, there is unequivocal evidence that many 
employers prefer stupid males to smart females. They are usually 
unwilling to make even modest adjustments in hours, vacations, an 
other scheduling to attract able women. Of course it is easier to TU” @ 


in 
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large organization according to a single set of rules, but one set of rules is 
never adequate for all employees, regardless of sex. 


Conclusions 


Let us touch briefly on three areas where the opportunities that have been 
opened up for women remain to be more fully exploited. 

The family as a unit of employment. Economists have long postulated 
that the individual earns income, but the family is the strategic consump- 
tion unit. Now, however, we are witnessing a trend that is making the 
family the effective unit of employment. Increasingly, a job transfer or 
job change for a man requires a satisfactory situation for his working 
wife. The implications of this new type of constraint on labor mobility 
warrants more systematic exploration. 

Child care centers. For the past several decades the American people 
have been slow in establishing and expanding good child care facilities, 
thus giving expression to their ambivalence about the desirability of 
mothers of young children working. We have seen that, despite this 
Cautionary attitude, more and more young mothers are working. 
Congress has become concerned about the possible adverse effect of a 
shortage of suitable child care facilities on the work potential of mothers 
who are on the Aid-to-Dependent Children rolls, since the legislature is 
Seeking to promote their employability. While its primary goal is to 
reduce relief expenditures, it is also worried about the shortcomings of a 
welfare system that enables many women to eschew work. Many of these 
women would prefer to work, especially if their children were looked 
after competently. Since Congress has started addressing this problem, 
and since certain organizations, such as hospitals and trade unions, are 
beginning to be concerned about working mothers, we may be entering a 
Period of accelerated development of child care centers. If we do, the 
forecasters had better restudy their earlier calculations because the labor 
shes Participation of young women is likely to move up even more 
Sharply than has been anticipated. a 

Unions and TR A third area involves the unionization and e 
levels of low-paying service jobs, a high proportion of which have een 
filled by women. Since more and more women are entering, reeni ni: 
and remaining in the labor force, the quality of jobs ae to t m 

ecomes a matter of greater interest and concern. The wil a are 
legislators to bring more and more previously exempt jobs under ʻa ; 
Standards, the increasing success that trade unions have begun i o 
Xperience in organizing hospital workers, the upward drift of wages z 
unskilled service jobs—all bespeak new, if belated, adjustments to the 
More permanent effects of the revolution in womanpower. 
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A revolution that alters the relation of one sex to the world of work 
will inevitably impinge on a great many social institutions and 
mechanisms. We have addressed only three. No aspect of life will be 
untouched by the revolution in womanpower, and there is reason to 
believe that the changes that result will improve the lives of both sexes. 


I5 


Women’s Challenge to Management 


We all know that increasing numbers of women are 
demanding equal consideration in competing for the better 
jobs in the economy. However, this challenge is 
approached from different vantages, generally either that 
of the challengers (women who seek high-level employ- 
ment) or that of the challenged (employers of managerial 
personnel). The challengers’ approach centers primarily 
upon the forces that have shaped women’s life-styles and 
that have led to increasing female dissatisfaction with the 
status quo. The employers’ approach examines the 
managerial function and employer attitudes toward 
upgrading the female labor force. These approaches are of 
course complementary, and it must be recognized that 
underlying women’s actions and employers’ reactions is 
the value system of the larger society. 

Cultural and economic factors have produced differen- 
tial expectations for the sexes. An interplay of social forces 
has given ascendancy to the female role of full-time 
homemaker, which has had the dual effect of lowering 
females’ work expectations and of deterring employers 
from considering women as serious competitors for high- 
status employment. 

Attitudes are shaped early in life and, when girls become 
aware that primacy is given to male work goals, they learn 
to act accordingly. Since all discriminatory systems have a 
built-in dynamic that leads the victims to supply a rationale 
for bias, female conformance to societal norms has served 
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as justification for differential treatment of the sexes. Because its ei 
go deep into every facet of our society and women as well as oi 
reinforce existing preconceptions about proper female roles, x 
discrimination is exceptionally difficult to eliminate. However, anpe 
prior conditioning and the continuing pervasiveness of the nen 
mystique,” significant changes are occurring that will slowly but su 

result in modifications in women’s traditional role. a 

The question of family size is a key determinant of the a 
opportunities available to women. As explained in Chapter 14, we eh 5 
to be in a period when small families increasingly will be the norm a sl 
result of personal preference, the availability of improved birth — 
techniques, and the legalization of abortion. Hence fewer and few H 
women will leave the labor force, and those who do will leave it for s 
shorter time. In the future women workers will represent a less distinctlV 
and differentiated labor supply than in the past. : ‘oii 

The greatest danger in considering a rapidly changing situati i 
involving minorities—and in this context women may be viewed as 
minority—is to project past experience. In a rapidly changing sigan 
such projections are certain to be wrong. To continue to postulate 4 ent 
rate of female withdrawal from the labor force would probably turn ou 
to be erroneous. g 

A related point concerns the future educational achievements y 
women. The dip in the curve of women with higher degrees has a 
reversed: many more women are in medical school; more are 1n e 
school; and female recipients of Ph.D.’s are increasing, although cod 
proportion relative to men is still below the peak of the 1920s. 
rationalization that women hold poor jobs because of their failure 
invest in higher education is becoming untenable. The more education 
they acquire, the more formidable competitors they will be for the 
limited number of superior job openings that are available. 

However, there is some question about the number of women who ae 
oriented to management. There is no real tradition of women a 
leadership roles in the business world. Even in predominantly female 
occupations, executive positions are held largely by males. While there 
little doubt that many women qualify for managerial employment, it 1 
an open question whether large numbers will gravitate to manageria 
careers without special encouragement and support. 

Some women are undoubtedly moving under their own momentum 
much more than in the past. Our society is an amalgam of special interes 
groups. Everybody fights with everybody else for a bigger piece of the 
action. Historically, women have not been sufficiently organized to Wa8° 
successful battles, but now they have begun to organize themselves far 
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more effectively. Their cooperative efforts have created an effective 
pressure group, and it is likely that their joint actions will intensify. 

The general egalitarian thrust, heavily influenced by the racial 
revolution and reinforced by the youth revolution, can have only positive 
effects upon the women’s revolution. We live in a society where strong 
forces for change are at work, and the women’s movement is part of 
these larger social adjustments. 

Nevertheless, pervasive discrimination against women in large 
organizations—private, nonprofit, and public—has existed, presently 
exists, and will probably continue to exist for a long time. What happens 
to women in the marketplace reflects not competitive realities but 
employer discrimination. No longer can it be claimed that women “‘get 
what they deserve” because they lack requisite education, skill, or 
Motivation. While role differentiation can account for the relative 
Scarcity of female aspirants for high-level positions, considerable 
evidence has been adduced that women with proper credentials have been 
unable to move into preferred employment in business, government, or 
universities to the same extent as men. ; 

Certainly personnel policies affecting women are influenced by social 
attitudes, but there appears to be a significant time lag between changes 
in the status of women and management’s recognition of female interest 
in and competence to perform leadership functions. The fact that the 
executive’s wife has been touted as a full-time helpmate may deflect 
Many executives from appointing women to other than subsidiary posi- 
tions. However, the crux of the matter is whether most employers who 
believe that they have been doing very well without female managerial 
Personnel can be persuaded to change their attitudes and accept this 
unknown, untried, and upsetting innovation. 

An assault spon male dominated strongholds will undoubtedly meet a 
great deal of resistance, but the female assailants are showing increasing 
strength and it is generally agreed that they will eventually preva. 

Oreover, it is believed that a successful challenge to management 9y 
Women will result in widespread changes that will affect all aa 
Significant changes in a manpower system cannot be made m oF 
influencing and transforming its many subcomponents. For examp ah 
the comparable movement to open up more opportunities for See S, 
considerable reevaluation and revision has taken place in se: “se 
Procedures, recruitment policies, personnel support systems, marketing 


tactics, and community strategies. The same turbulence is likely to ensue 
as progress is made in improving the position of enone «nee 

Furthermore, a positive response tO women’s C lle oii dl 
Ment will result in societal repercussions, since alterations 1 
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employment relationships will certainly have large-scale reverberations 
beyond the labor market. 


Directions for Women’s Action 


Those who have the most to gain must assume the primary responsibility 
for action. Women must become more knowledgeable and more 
sophisticated in manipulating the various systems for their own benefit. 
One cannot realize opportunities for other people. One can help them, 
support them, show them the way, encourage them, even train them, but 
finally, the responsibility for change rests with the party of primary 
interest. And because women have been on the periphery for so long, the 
magnitude of change involved in this case presents many difficulties. 

One striking difference between women and other minorities is that 
women, particularly white middle-class women, have more opportunity 
to learn how the system operates from their fathers and husbands. Poor 
blacks and other outsiders do not know people high in the system to 
whom they can turn for help. But many white women have male relatives 
and friends who can supply them with critically useful information. 
Informal communications networks serve as important information and 
hiring channels. Many women who seek managerial-level jobs have 
access to such a network; those who are reluctant to utilize personal 
contacts need to be reminded that men have always done so. 

It is well to remember that the men who are prejudiced against women 
and discriminate against them are the sons of women. Therefore women 
must do a better job of raising their sons, not only as potential employers 
of women, but as future husbands who will encourage and support their 
wives work aspirations. Moreover, mothers carry much of the responsi- 
bility for the low career aspirations of their daughters. Thus they have @ 
wide area for constructive action. Since women are the major nurturing 
agents in our society, they must take the lead in breaking down SeX 
stereotypes. Although ours is a society pervaded with sex prejudice and 
discrimination, of which women are the victims, as the society begins t° 
lower discriminatory barriers, mothers must be prepared to encourage 
their children to respond Positively to the new forces. 

Women must also make greater efforts to get into positions of 
influence in Organizations that have a high potential for accelerating 
change. While women have been voting for many years, they have a POO! 
record as elected and appointed public officials. They have not press¢ 

hard enough for their share of the limited, and therefore highly valued, 
political plums. Since political action can be a force for social chang®» 


women must organize and fight for | ion i ue 
\ arger re governo 
if they wish to speed their progress. 5 ore 
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Women are members of trade unions, and yet they have made limited 
progress as members of the union hierarchy. They comprise the majority 
of workers in large governmental bureaucracies such as school systems, 
yet they have seldom if ever challenged the sex discrimination that has 
systematically prevented them from moving into the highest positions. 
Women must work to reshape the organizations of which they are a part, 
so that these institutions will be more responsive to their needs. 

In these several efforts it is desirable that they seek and find allies with 
whom they can form coalitions. There are some men in positions of 
power who now appear willing to cooperate with women in breaking 
down sex barriers. The male peers of women students in professional and 


graduate schools can also be useful. Often people in a position to help 


will do so, but only if they are prodded. 

However, reminders and prodding will not be sufficient to move many 
men from their rigidly fixed positions. Then stronger actions, such as sit- 
ins, picketing, boycotts, and other harassment techniques, may be in 
order, Women who are serious about moving aggressively against 
discrimination must be willing on occasion to adopt unladylike tactics. 

One must not minimize the hard work that is involved in collecting 
money, building staffs, and constructing an organization. Here 1s one 
instance where the efforts of blacks can serve as models. Our racial 
problem would be much farther from solution were it not for the 
National Association for the Advancement of Colored People, the 
National Urban League, the Southern Christian Leadership Conference, 
and similar groups. They took the lead to create an environment pre- 
disposed for change and they did the hard work of fighting cases through 
the courts. If more and more women become interested in their own 
Progress, they must do more than rely on the American Association of 
University Women or the Business and Professional Women’s clubs, 
useful as these organizations have been. There must be more 
Organization, more staff, more money, and more programs. 


Directions for Management Action 


lower, depending upon the amount of 


Pressure to which it is subjected. Management has the primary task of 
treat patients, educate students, make 


keepin ization going—to w 
an or n going—t 
8 ganization going will respond to ne 


a profit—d i its mission Or goal. It 
“pending on Yet good management 


demand iti ] with them. 
s only when it is forced to deal w1 | 
4 he changing environment. If it sees changes 

ut more women 


tries to stay one step ahead of t envir 
Occurring on the equal opportunity front, it will try to p 
into middle and top management. It will recognize that it must make an 
effort. A smart management does not want to be a straggler. 


Management will move faster or $ 


160 Work 


Moreover, management is highly imitative. If one large amr 
discovers that another is following a new approach, it will ana 
follow suit and soon most managements will fall in line. Managers = 
company; they crowd into the same boat. No management likes to go 
far out ahead or lag too far-behind. 


In seeking women for higher-level positions, management should, in 
the first instance, look at its own pool of female talent, which is often 
considerable. Of course, it may hesitate to do this, fearing that if it finds 
many talented women in the pool, it will be branded as having ee 
incompetent. It would not be easy for employers to acknowledge ne 
women whom they refused repeatedly to consider for promotion sud- 
denly are promotable. i 

Nonetheless, management may find it easier than not to follow this 
road because the best device for selecting people for promotion, perhaps 
the only reliable one, is the quality of their performance in the specific 
work environment. If sex is no longer a barrier, then women within the 
organization deserve to be carefully considered. ij 

Employers must also improve their external recruitment. First they wil 


have to decide on the criteria to 
of 


graduates, as w 
sought for exe: 
to subsidize t 
fields. In any 
referral sour 
policies, convi 


agenda. For example, 
officer, he cannot be ex 
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AE peoa of expanding opportunities for women under his 
oo od e most one can ask of him is to delegate this task to a 
a ARRE ee ara an to push this policy and to persuade 
peer tpi , which is often indifferent or hostile, that he means 
Morens arin rules can safely be discarded, even while the integrity of 
= wast ee is protected. One way in which a conflict of interest can 
OE se is to see that neither spouse 1s directly responsible for 
g the work of the other. 
gee effort should be to facilitate leaves of absence for women 
sons Le of benefits. Some women will want or need to take 
IR aa e time off to raise their children, but many will return within 
T ime, and they should be encouraged to do so. 
B seri issue relates to the actions that corporations take when they 
Sélbcasets i ie They should seek to work out reciprocal relations 
family er firms that face similar problems of finding a job for a second 
Pey Eu when they want to relocate a spouse. Increasingly, 
Bodil tt Pe want to reassign a male executive will have to finda 
ofan: ae working wife and vice versa. We have seen the beginnings 
Dore to family placement in the armed forces and in the State 
Gites And a few corporations and universities are exploring 
o the problem. 
Fv comm long cooperated wit 
a a executives. Now they will be aske 
poe ives. In general, it is not considered 
pi che organization. It creates too ma 
= ask the head of another corporatio 
Procate. 
It is interesting that during the yea 


ame gains, from 1940 to the presen 
orten the workweek. That is not to say that there has been no change in 


= amount of free time. We have had more leisure because of longer 
Seep and more paid holidays. Nevertheless, we shall probably not 
ha e to wait much longer for the workweek to be reduced. When that 
di ppens, it will mean a redesigning of the working calendar that will have 
irect and significant implications for women. They, in particular, would 
S from a somewhat shorter workweek or fewer hours of work per 
Pr ione invention a 
eration. Floating hours 1mp 


sti . 
nace number of hours at any time 
ng as they interface with other employees for certain periods. 


S i ; 
aaa, when interfacing is unnecessary, they can work any time they 
efer as long as it adds up to the stipulated total. 


h one another in hiring the sons 
d to do the same for daughters 
cricket to bring one’s son into 
ny problems. But it is custom- 
n to take one’s boy in, and to 


rs of substantial employment and 
t, there has been so little effort to 


called ‘‘floating hours” is also worth 
lies that employees may come in fora 
during the course of the week as 
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Directions for Government 


The affirmative action program is probably the single most ere 
development in speeding the employment of women at hig - Fee 
levels. Increasing public concern with this problem bespeaks a g es that 
awareness of the potential impact of this regulation. The pressur pac 
women have exerted to achieve equal employment opportunity that 
borne fruit in various legislative and administrative developments sai 
foreshadow ratification of the equal rights amendment. For- the a 
future, the actions of the Office of Federal Contract Compliance 
exercise the principal leverage by pressing federal contractors, W of 
include the country’s largest employers, to produce affirmative actio 
goals and to live up to the prescribed guidelines. jet 
The manner of implementation of the program remains to be revea F h 
no one can be sure how much pressure the government will exert, ae 
goals it will accept as reasonable, or the time it will allow to reach x 
goals. Government will probably move cautiously in response to o 
flicting political pressures. As it acquires experience in enforcing affir 2 
ative action, it will probably become more strict: when it finds that a 
company can meet the requirements, the next firm will not be Sergi 
to plead hardship. It will be years before the situation will be clarifie' E 
but it is certain that the employment picture will never again be the sam®- 
The pressure is on, and it can go in only one direction—up! i ae 
Most people probably do not know that the inclusion of women in on 
Civil Rights Act of 1964 was meant as a joke by Judge Howard A 
Smith, chairman of the Rules Committee of the House of Represent d 
tives. He believed that to add sex discrimination to other types prohibite 
by the proposed law would certainly kill the legislation and thereby ae 
the necessity to expand employment opportunity for blacks. He Oe 
that his colleagues would never agree to add women to the statute. But oS 
misjudged them, and the amendment was passed. Judge Smith’s “joke 
has had serious results. For example, AT&T has had to pay millions a 
dollars because of noncompliance with the legislation. This company, 
and others as well, have had to pay substantial restitution to fem 
workers who have been subjected to sex discrimination. aver 
Another arena of public action relates to day care facilities for eier 3 
of working mothers. The relevance of public child care facilities 5 
managerial and executive personnel is unclear, since these motheri 
incomes are likely to permit them to make private arrangements for ain 
offspring. However, a small number of corporations and nonprofit ins es 
tutions may find it relatively easy to operate facilities on their Pe ih 
for employees’ children. If employers have no alternative but to establis 
child care facilities to attract and retain their female work force, they Y’ 


Women’s Challenge to Management 163 


do so. While employees do not usually attain managerial rank when they 
are young, women who aim for high-level posts may require day care 
assistance during their early periods of employment. For these women, 
publicly financed centers may make the difference between a continuing 
employment relationship leading to better jobs or involuntary (if tempo- 
rary) withdrawal from the labor force. 

The educational system is an important mechanism for effecting 
changes in female attitudes and expectations. Schools have tended to 
reinforce differential expectations for boys and girls. From their earliest 
years, girls are encouraged to engage in “feminine” pursuits and dis- 
couraged from enrolling in “male” courses. Guidance counselors have 
been notorious purveyors of sex-typed information that presents Te- 


stricted options to girls. Pressures for change in occupational patterning 
cannot be effective unless young girls early become aware of their avail- 
e their preferences. 


able options and are encouraged to pursu 


Problematics 


There are a number of uncertainties about issues that remain to be 
resolved. First we must remember that the number of good jobs in every 
organization is limited, that the competition for these jobs is severe, and 
that even most white males lose out. There are many disgruntled males in 


business, unhappy because they did not make it. 


Many people do not enjoy working for a 1 à ; 
becomes even less attractive when a man realizes that he is going 


nowhere. We have to remember that business is highly competitive and 
that there is not much room at the top. With many competing for the few 
most desirable jobs, it is not easy to work out reasonable targets for 
women in higher management. That is an assignment still to be met. 
What does progress mean in terms of increasing the number and pro- 
portion of women in the middle and higher echelons? What are realistic 
goals? The answers are complicated by the fact that many veterans and 
many black male college graduates are active competitors for the same 
few jobs near the top. 
Black women must also be filtered in 


situation. It would be a mistake for black wome 
competition in order to make it easier for black men to move up the 


executive ladder. This would be poor strategy, since no one who with- 
draws from the race can assure who the winner will be. No group 
controls the job market. Everybody who is interested in competing should 
compete. We must move aS quickly as possible toward becoming a $0- 
ciety that is color-blind, sex-blind, age-blind—in short, a society that 


has eliminated discrimination. 


large organization. It 


to this complex, competitive 
n to withdraw from the 
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In some situations, community groups have acquired Sec mrs he 
block of jobs. If the blacks in New York or Detroit i mito ie 
hospitals, school boards, and welfare centers, they may E a soa ie 
that gives preference to a cd it is questionable whe 

uch a policy would be effective. , 
pat rn somai considered allies of women in the saa 
This is true from one point of view, but not from another. If the ae A 
ment level remains unsatisfactory, not many young men will g0 0 ah 
their way to help women. It is easier to cooperate in a world in w fe 
there is lots of opportunity. The outlook for educated manpower in oe 
near future is unclear. The supply and demand relationships, ane 
for those holding a doctorate, are seriously awry. If the outlook is sa 
nous for males, it is difficult to be optimistic about the prospects 
men. 

"Another confused issue is the antimaterialistic bias on the part of mis 
upper-income, well-educated youths, which is associated with a re ia 
tance to devote all their energies to maximizing income. They do n 
want to kill themselves for their employers. If this is true of males 
upper-income homes, we must ask whether it also reflects the attitudes 


i the 
females from the Same group. If so, we had better be cautious about 
Strength of their career drives. 


i to 
Technology can work for both good and ill. Women may be able 
ork at home with the ai 


d of new communications devices, and techno, 
ogy may facilitate flexibility in work scheduling. On the other nma 
technology threatens to eliminate many clerical and middle-manageme el 
jobs, from which women might otherwise gain access to higher-lev 
jobs. 


Historical Perspectives 
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with each other from time to time. For the long pull, the women’s revo- 
lution will be accelerated by the institutional changes precipitated b 
black progress. ” 
Powerful constraints pervade the family, school, church, university 
philanthropy, business organizations, government; it cannot be assumed 
that these complex institutions can be turned around overnight. How- 
ever, women are reaching new levels of consciousness, and this is critical; 
for unless victims of discrimination become aware, they will be unable to 
alter matters. Women’s consciousness of sex discrimination has reached 
ee that can lead only to further change. This will be a function 
Sion y = the pressure women exert and the degree of resistance they 
PEP e may be overestimating both forces. Women may not push as 
2 some anticipate, just as the critical institutions may not be as 
resistant as others predict. 
One point in conclusion. We have addressed 
an as a group and in the process have 
and ethnic minorities. While we must thin 
Bite we must never lose sight of the fact that t € 
i emocratic society faces is to broaden opportunity for ev 


ourselves to the problems 
discussed the problems of 
k and act in terms of 
he real challenge that 
ery individ- 


Part Three 


MANPOWER 


This last section speaks directly to policy issues both within 
and beyond the manpower arena and to the broad role of 
government in shaping a democratic society. 

Specifically, the first three chapters address certain criti- 
cal manpower themes: the first decade of manpower train- 
ing programs; the potentialities of public employment 
programs within the context of a broadened national man- 
power effort; and the extent to which adjustments in man- 
power policies and programs can contribute to increased 
productivity. 

The following two chapters are also concerned with 
manpower issues but in an enlarged framework. They con- 
sider the extent to which diverse federal programs and poli- 
cies have a major impact on the development and utiliza- 
tion of manpower resources; and how the problems of the 
American metropolis can be approached from a manpower 
research perspective. 

The last two chapters look at the serious consequences 
that flow from the economist’s neglect of the pervasive role 
of government in transforming our pluralistic economy, 
and the results of the large-scale interventions of the 
“Great Society.’’ This entire section is an effort to pre- 
cipitate lessons for the future. 
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Manpower Programs: 
Boon, not Boondoggle 


In the United States, no government policy seems to take 
hold of the public’s attention for long. Witness the evanes- 
cent appeal of foreign aid, urban renewal, and civil rights. 
This phenomenon is especially noticeable in the case of 
government programs for manpower training. 

The Manpower Development and Training Act (MDTA) 
was first passed by Congress in 1962 with full-scale bipar- 
tisan support, and three years later the act was amended 
with a unanimous vote in the House. For ten years, Con- 
gress cheerfully appropriated funds to expand the various 
programs authorized by this legislation. 

By December 1971, however, the euphoria over man- 
power training had evaporated. President Nixon’s veto of 
a manpower bill, drafted by the Democrats under the 
leadership of Senator Gaylord Nelson, was based on his 
opposition to the use of federal funds to create jobs for the 
unemployed. The President based his objections on his 
belief that such a measure could lead to the re-creation of a 
make-work program like the WPA. After a decade of close 
cooperation between the executive branch and the Con- 
gress, the manpower coalition had begun to come apart. 
Aside from discernible political and ideological shifts, 
there were other signs of strain with manpower programs. 
The country was confronted with the question, were these 
programs actually working and were they paying their 
way? 

Appraisals were undertaken by the Comptroller Gen- 
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eral, by academicians applying cost-benefit analysis, by the Department 
of Labor, and by Congress. While many findings were favorable, certain 
weaknesses in both conception and execution were uncovered. 

In August 1972, the Deputy Secretary of the Treasury told the execu- 
tive committee of the American Bankers Association that an expenditure 
of $40 billion on manpower training over the preceding decade had resul- 
ted in a decline in the unemployment rate of only one-half of one per- 
cent. At about the same time, senior officials in and out of the Depart- 
ment of Labor began to quote an in-house study based on social security 
data, which purportedly proved that the employment and income records 
of persons who had been enrolled in training Programs were not better 
than those of workers who had not had such assistance. 

The point is less whether such indictments were accurate—there was 
reason to doubt them—but rather that critics of manpower programs 
avidly seized upon this new “evidence’’ to support their position. Such 


critics included the chairman of the Council of Economic Advisers and 
business executives who had cooperate 


training and employing the disadvanta 
of the “establishment,” 


at manpower training w 
in their place. 


nsi e Department of Labor were using a figure of 
$13 billion. 


Ultimately the only wa; 
aims of those who see 


How the Money is Allocated 


The budget for the fiscal year 1973 amounted to about $1.5 billion for 
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manpower training and $1.2 billion for emergency employment. In addi- 
tion, a considerable portion of the Federal-State Employment Service 
and related labor market services, funded at about $575 million, was 
directed to the same clientele. 

The simplest figure to explain is the $1.2 billion for public service 
employment: about 140,000 man-years of employment were funded at an 
average cost of $8,000 per job. The $1.5 billion for manpower training is 
a bit more complex to define. The principal institutional and on-the-job 
training programs (MDTA institutional training, JOBS, New Careers, 
and certain public service on-the-job training efforts) were funded at 
about $550 million and provided opportunities for approximately 
320,000 enrollees. Since most of those enrolled in institutional programs 
receive allowances, the amount of federal money actually spent on their 
training was approximately $350 million. 

The remaining $950 million can be divided into two broad categories: 
Preemployment assistance for youth, primarily monies appropriated 
under the Neighborhood Youth Corps (NYC), which provides earning 
Opportunities for low-income youth in school, out of school, and during 
the summer; and preemployment assistance for adults under two major 
Programs—the Work Incentive Program (WIN), aimed at moving wel- 
fare clients off relief and into employment, and the Concentrated 
Employment Program (CEP), which enrolls seriously disadvantaged men 
and women, primarily in slum areas, in an effort to prepare them for 
Productive work. While occupational training is provided by both WIN 
and CEP, the larger proportion of the monies is spent on making people 
employment-ready through providing access to health services, basic 
education, job orientation, and counseling—that is, services they 
require, or are thought to require, before they can begin a training pro- 
gram or a job. 

Thus we see that the federal government was not spending $1.5 billion 
annually to teach people skills, but at most about one-third that sum. 
Another third represented wage payments to young people who, in the 
absence of NYC, would have been hard pressed to acquire spending 
Money. Some of the youngsters did useful work such as cleaning their 
Classrooms, supervising play groups of younger children, or helping at 
local hospitals. Some received a little training; but all received 
money—and it is the money they most want and need. 

: Many of the adult enrollees in CEP and some in WIN have also bene- 
fited from the increases in income that accompany training; but when 
People fail to achieve other gains, such as improving their general educa- 
tion or acquiring specific skills that enhance their employability, they are 
unlikely to consider their enrollment a success. 
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Evaluating the Major Programs 


An alternate approach to assessment would be to look at the type of pro- 
gram. Of the approximately 1.1 million Persons enrolled in training pro- 
grams in fiscal 1973, about 45 percent were young people, most of whom 
were employed part-time at the minimum wage for a limited number of 
weeks by government or nonprofit organizations—that is, in jobs that 
enabled them to earn between $750 and $800 in the course of the year. 
Another 320,000 were in institutional or on-the-job training; and 


260,000, or 25 percent, were in Preemployment programs for welfare 
clients and the seriously disadvantaged. 

Each of these major man 
closely before we can begin to 


employer willing to hire t 
months of electronic asse 
wage for jobs they could 


» OT rather the nonuse, by certain 
employers of the i nstituted for the purpose of 
training disadvantaged workers. While many employers abide by their 
e employers hire the disadvan- 
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The most serious drawback to on-the-job training is that it is inevitably 
caught up in cyclical shifts. In bad times, when employers are laying off 
workers, they are obviously not going to take on new ones for training; in 
boom times, they are apt to hire the untrained without government sub- 
sidies. 

It is impossible to make any blanket judgment about these training 
Programs. It can be said that good training, which is genuinely geared to 
labor-market trends, focused on people with the capability of completing 
the course, and linked to an effective placement service, can be very help- 
ful to the disadvantaged. No one knows how much of the total training 
effort under MDTA met these criteria, but surely some of the efforts of 
the last decade can provide the basis for a useful federal program. 

When it comes to a program like the Neighborhood Youth Corps, 
degrees of success or failure are even more difficult to determine. 
Although job training has been a relatively unimportant feature, studies 
of postenrollment employment and income seem to suggest that NYC has 
done well in these areas. Unfortunately, these studies have dealt with 
only a tiny fraction of a vast program (over half a million enrollees in 
1973) and must be construed cautiously. 

Jobs and income are not the only—not even the major—criteria for 
assessing the Neighborhood Youth Corps. Annual congressional debates 
indicate that the legislators view the summer program as “‘riot insur- 
ance,” and in this they have been strongly supported by the big-city 
Mayors. Since the unemployment rates for minority teenagers in slum 
areas fluctuate between 33 and 50 percent, the congressional attitude is 
understandable. 

Congresswoman Edith Green, however, insists that the money is being 
Put into the wrong hands (it should go to parents). Since the in-school 
Program does not contribute to reducing the dropout rate, refunneling 
the money intoa year-round program combining work and school might 
be more beneficial. However, this is no response to the demands for 
Msurance against summer rioting. 

The other major effort in the area of manpower training has been 
unsuccessful. The majority of those who entered the Concentrated 
Employment Program (CEP) dropped out; some of the few who finished 
had great difficulty finding jobs; and others who did find jobs quit soon 
thereafter because of low pay, poor working conditions, or transporta- 
tion problems. In other words, the number who acquired permanent jobs 


1S small. 

Even here, whether or not this proves failure is moot. The people CEP 
has tried to help are the most alienated members of the ghetto com- 
munity, Many of them have never held regular jobs. Perhaps, as the 
National Manpower Advisory Committee suggested to Secretary of 
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Labor Willard Wirtz in 1968, it was a misplaced allocation of effort and 
resources to pick out the most seriously handicapped for training; it 
might have been more useful, and in the end more helpful to the com- 
munity, to concentrate on those with a Teasonable chance of 
success. Wirtz’s reply was one that his advisers could not but appreciate: 
it is unconscionable for the richest country in the world to turn its back 
on those most in need of assistance. Despite the merit of such a view ina 
booming economy, it may lose strength in the face of an unemployment 
rate that has risen from 4 to 8 percent. 

The Work Incentive Program (WIN), aimed at moving potential 
employables off the welfare rolls and into Productive employment, pro- 
duced a mixed result. The program was voluntary at first and provided a 
range of manpower services for female heads of households and for hus- 
bands and teenage children. In 1967 Congress established an income 
set-aside (participants could retain the first $80 of earnings per month) as 
an incentive to welfare recipients who were willing to attempt to become 
self-supporting. 

Many of the potentiall 
and therefore could not | 


Manpower Programs: Boon, not Boondoggle 175 


A Mixed Tally 


It would be gratifying if one could report that manpower programs were 
distinctly successful in improving the employability and income of the 
participants and that experience speaks for a substantial increase in such 
efforts. Or if the evidence of failure were unequivocal, that too would be 
useful as a guide for public policy. However, neither conclusion is war- 
ranted. 

The authors of the most carefully constructed analysis of MDTA 
(Garth L. Mangum and John Walsh, A Decade of Manpower Develop- 
ment and Training, Olympus, 1973) concluded after an intensive evalua- 
tion of all available studies: ‘‘The fact is that after 10 years, there is no 
definitive evidence one way or the other about MDTA outcomes” (p. 
47). They point out that no large-scale, controlled study was ever under- 
taken, and that some experts question whether it would be feasible to 
design and carry out such an inquiry. The studies that are available, they 
note, point to a substantial increase in earnings for those who partici- 
pated in either institutional or OJT training. 

There is a broader perspective within which these training efforts can 
be assessed. While the United States was entering upon a new effort in 
the manpower arena, it was also pursuing a host of related programs 
directed toward eliminating poverty, improving race relations, and 
expanding educational opportunities. Since the manpower effort inter- 
acted with these other programs, a determination of its value may be 
viewed in relation to results in these other areas. 

The staffs of manpower programs involved about 47,000 persons in 
1970 and carried an annual price tag of approximately $250 million. A 
Survey by the Bureau of Social Science Research revealed that the repre- 
Sentation of blacks on these staffs was twice their proportion in the total 
Population. This was also the case with respect to the staffs of Com- 
munity Action Programs and other ‘‘Great Society” agencies. Clearly, 
these efforts provided new opportunities for the indigenous leadership. 
One contribution of the sums that the federal government invested in 
manpower and related programs therefore was to create openings that 
enabled representatives from severely deprived groups to find new roles 
and to acquire new skills. 

Brimmer has noted that blacks accounted for half or more of all en- 
Tollees in the following: Job Opportunities in the Business Sector; Neigh- 
borhood Youth Corps; Job Corps; Concentrated Employment Program 
(The Great Society, Basic Books, 1974). While he is careful not to inter- 
Pret enrollment in manpower programs as a guarantee of later regular 
employment at a satisfactory wage, Brimmer concludes that the new fed- 
eral initiative made a contribution to helping the black minority. 
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Further evidence of the linkage between manpower programs and civil 
rights is the substantial increase in minority group representation in 
apprenticeship programs, rising from 6 to 12 percent in the late 1960s, in 
large measure stimulated by specifically designed preapprenticeship pro- 
grams funded by the U. S. Department of Labor. rs 

While difficulties have long existed at every level in dovetailing educa- 
tional and manpower programs, the new departures in manpower in the 
1960s unquestionably stimulated a corresponding interest in strength- 
ening vocational and technical education. In the second half of the 1960s, 
there was a 60-percent increase in federally aided vocational-technical 
enrollments, from 5.4 to 8.8 million, and the Comprehensive Employ- 
ment and Training Act of 1973 provides a financial incentive to states 
that place the educational and manpower efforts within the same plan- 
ning structure. In addition, former Commissioner of Education Mar- 
land’s advocacy of career education (discussed in Chapter 2) has stimu- 
lated growing concern for the difficulties revealed by the manpower 
programs. 

The numerous and vocal spokesmen who promised that a $13-billion 
manpower program would significantly reduce the national unemploy- 
ment rate, or would slow inflationary pressures by adding to the pool of 
scarce skills, were advocates, not realists. Still, it is not unrealistic to say 
that hundreds of thousands of people profited to some extent from 
training; that millions of youths were given an otherwise unavailable 
opportunity to earn wages through the intervention of the federal 
government; and that more than 200,000 people were placed in public 
service jobs. 

We get what we pay for. At a cost of 1 percent of the federal budget and 
0.25 percent of the GNP we have experimented with manpower pro- 
grams. Some of them have proved sound; others have not. Critics not- 
withstanding, our option is not to discard manpower programming, but 
to strengthen and enlarge the existing structure. Certainly no advanced 
economy can afford to operate without effective manpower programs. 


Perspectives on a 
Public Employment Program 


This chapter will delineate the issues we should analyze and 
evaluate before we assess the desirability of a substantial 
expansion of federally financed public employment pro- 
grams (PEP). 

As background, we shall consider the evolution of this 
approach to manpower problems. Because Franklin 
Roosevelt believed in work relief rather than the dole in the 
1930s, the United States embarked upon two large, sus- 
tained public employment programs: the Work Progress 
Administration (WPA) and the Public Works Administra- 
tion (PWA). No definitive studies have been made of the 
effectiveness of the WPA, which was much the larger pro- 
gram. Although many of its projects consisted primarily in 
leaf-raking and other maintenance efforts, others resulted 
in a good deal of useful output, from the production of 
state guidebooks to the construction of airports. 

It is clear, however, that despite its large expenditures 
over many years, the WPA did not have a pronounced 
contracylic effect. It was mobilization for war that was 
finally responsible for lowering the excessively high unem- 
ployment rates that prevailed after the depression. Never- 
theless, a WPA job represented a marked improvement in 
living standards for many members of disadvantaged 
groups, who had never previously enjoyed comparable 
wages and whose employment experience had been spas- 
modic at best. Writing in the early 1940s, Gunnar Myrdal 
pointed to the gains made by many blacks who were able to 
obtain WPA jobs. 
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Since World War II, there have been only a few limited efforts to 
reestablish work relief as a major component in manpower program- 
ming. For the most part, advocates of this approach have been conserva- 
tive legislators who believe that able-bodied persons on welfare should 
work for the dollars they receive, unless they have overriding family 
responsibilities. The Senate Finance Committee’s rewriting of President 
Nixon’s welfare reform proposal in 1972 was infused with this attitude. 
Manpower legislation over the years has included some small programs 
based upon a work relief philosophy. These are directed primarily to 
limited constituencies of older unemployed men who live in areas where 
the employment base is eroding and who otherwise would be unable to 
get jobs. 

There has been some support for developing PEP as an adjunct to a 
more comprehensive manpower training program. This approach would 
provide public employment for a year or two for persons unable to find 
jobs in the private sector after they have completed a course of training. 
During the transitional period, it is hoped that they might be able to find 
“regular’’ jobs. This type of program was advocated in the mid-1960s by 
the President’s Task Force on the Inner City. 

For most of the period since t 
ment and Training Act (MDTA) 
Senators Joseph S. Clark, Winst: 


í as only slightly less than the first 
ten-year expenditures for the MDTA 

tion expired in 1973, new manpower 
Employment and Training Act (CETA 


service jobs. 
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Nevertheless, pressure for expanded public service employment con- 
tinues. Competing proposals for welfare reform stress employability and 
look to the transfer of able-bodied relief recipients to some form of 
employment, including public service. Many analysts believe that a sub- 
stantially enlarged public employment program could contribute to 
improving the quality of urban life, since most large cities are financially 
strapped and therefore are unable to provide an adequate range of basic 
services, from police protection to health care. Hence, despite recently 
decreased federal appropriations for PEP, it seems likely that public 
employment programs will continue to be in the center of the manpower 
stage and that strong pressures will be operating to increase their scale. 

Since the EEA program is our most recent large-scale public employ- 
ment program, it may be useful to review its experience. The Department 
of Labor was able to launch the program expeditiously and the states and 
localities were able to move quickly to hire people, thereby demon- 
strating a flexibility in placing the unemployed in public service posi- 
tions. 

The average cost per person hired was approximately $7,200 per year. 
Because of congressional insistence that most of the money be used for 
wages, local programs were often handicapped by the lack of suitable 
equipment or lack of training opportunities, which had adverse effects 
on productivity. Additional sanitation workers without sanitation trucks 
are not able to contribute much to improving the cleanliness of a city. 

Although, together with veterans, the disadvantaged were to be given 
priority in placement, only a minority of the jobs, about one in four, 
were filled by nonhigh-school graduates, the best single indicator of dis- 
advantage. 

A prime objective of EEA was to move those holding federally funded 
jobs into regular positions on civil service or into the private economy. 
While a minority were able to make the transition, this critical objective 
of the program had only modest success. 

The arguments of the proponents of a vastly expanded PEP are many 
and varied. Some believe the federal government should move energeti- 
cally and directly to provide a job for every person who is able and 
willing to work. This implied commitment has been waiting to be ful- 
filled since passage of the Employment Act in 1946. 

To others, the continuing high rates of unemployment among specific 
groups, such as youth, minorities, and older persons, even during the 
longest boom in the nation’s history (the 1960s) are proof that the private 
economy cannot provide jobs for all who want to work. Consequently, 
they feel, the federal government should step in, especially since the 
experience of the EEA proves that state and local governments can, if 
funded, quickly put the unemployed to useful work. 

Some observers note that state and local governments have been and 
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continue to be the fastest growing job sector, but one in which minorities 
have encountered difficulty in obtaining jobs and, especially, in being 
promoted. Therefore they would like to see more federal government 
inducements and pressures in the form of money and more effective anti- 
discrimination efforts to open more civil service jobs for minorities. 

The fact that the average EEA job ‘‘cost’’ over $7,000, and that 90 
percent of all EEA funds had to be spent for wages, led some to look to 
public service employment to improve the number of better-paying jobs 
in low-wage communities, since EEA jobs paid much above the 
minimum wage. 

Other students of the manpower scene are convinced, on the basis of 
the nation’s experience during the 1960s, that a strengthened national 
manpower program must add a significant employment dimension to its 
previously almost exclusive preoccupation with training and income 
transfers. They see greater potential for training programs, particularly 
those directed to the disadvantaged, if the training were more effectively 
linked to work opportunities, especially to jobs in the public sector, 

There is also a growing consensus that, for older persons who require 

assistance because they cannot easily be relocated from declining to 


expanding labor markets, it is preferable to provide support via work 
rather than via the dole. 


Although the arguments cited ab 
of reasons offered for favo 
those with the widest appeal 

The National Manpowe: 


ove do not represent an exhaustive list 
ring a much enlarged PEP, they do include 


r Advisory Committee (NMAC) considered 
federal job creation and related types of programs on repeated occasions 
from 1965 through 1971. Several conclusions emerged from these 
discussions. The committee looked with favor on the establishment of 


ment as a major step toward fulfilling the 
promise of the Employment Act of 1946. It war 
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The NMAC countered arguments against federal involvement in job 
creation efforts by pointing out the extent of the government’s under- 
writing of jobs for various groups such as workers on highways, in 
defense plants, and in the maritime industry. Furthermore, the 
committee noted that the existence of several government programs for 
out-of-school youth and for those on summer vacation represent at least 
halfway steps toward sponsorship of a public employment program for 
new labor force entrants. The committee’s consensus was that the issue 
of federal involvement has less to do with principle, and more with 
scope, scale, and clientele. 

Cognizant of the shortfall in jobs for many who successfully 
completed manpower training, the committee suggested that the avail- 
ability of public employment opportunities would result in making 
training investments more productive. In addition it noted that those 
who could not find jobs in the private sector and who were hired for 
Public service jobs would be able to proceed simultaneously with 
additional training while performing useful work. There is suggestive 
evidence that a combined work-training pattern might prove effective in 
helping to rehabilitate those like ex-prisoners and former drug addicts, 
who have been outside the mainstream of employment. The committee 
insisted, however, that a program of governmentally sponsored jobs 
should not be initiated unless the jobs are ‘‘real’’ and not created simply 
to make work. 

Public employment programs provide a way of ascertaining whether 
the pathology with respect to work which is ascribed to the 
disadvantaged reflects shortcomings in the labor market or in the indivi- 
duals themselves. Unless one who cannot find a job in the private sector 
can obtain one through government auspices, it is difficult to test 
whether his unemployability reflects weaknesses in the market or in 
himself, 

Nevertheless, the committee recognized certain problems presented by 

a governmentally sponsored job program: potential disruptions in a 
labor market where large numbers of people are employed at or below 
the federal minimum wage; the high dollar costs of a large-scale 
Program; difficulties in dovetailing the job program with existing welfare 
Programs that provide income transfers without a work requirement; and 
the difficulty of moving people from government to private jobs, many 
Of which pay less and offer less security. 
_ At its meeting in the fall of 1968, the committee’s discussion was 
informed by a background paper prepared by Professor Garth Mangum 
Of the University of Utah. At that time the following additional points 
emerged. 

As in many programs, certain groups require special attention in job 
creation. For example, older rural residents with limited education and 
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skill should not be pressured to relocate in urban centers where their 
employment prospects are poor at best, but should be enabled to do use- 
ful public work at home. Likewise, urban residents who cannot find 
jobs, although they are willing to work at minimum wages before or after 
completing manpower training, represent another group for whom the 
federal government might consider creating public service jobs which 
would be considered as interim, not permanent, positions. 

The largest categories of economically handicapped people are those 
who work full-time full-year, yet whose earnings are not sufficient to raise 
their families out of poverty, and those who have become so discouraged 
that they no longer seek employment. The adverse circumstances 
affecting these two groups reflect race and sex discrimination, 
population concentration in low-income areas, low productivity, and low 
wages. While even a large-scale federal job creation program cannot 
compensate for all of these disabilities, it can assure every American an 
opportunity to work and to earna living wage. 

To what extent would a job creation Program affect the unemploy- 
ment rates of youth, particularly ghetto youth? The committee 
concluded that, although an increase in job opportunities would result in 
a considerable reduction in the present levels of teenage unemployment, 
many young blacks would not be responsive to jobs that pay only a 
minimum wage and lack Opportunities for advancement. Even a massive 
government program of job creation would not be a panacea for the 
alienation and frustration of large numbers of ghetto youngsters whose 
willingness and ability to accept and respond to conventional work 


incentives and goals depend on whether they believe they will be dealt 
with equitably by society. 


We have seen that years a 


nt barriers from the path of disadvantaged 
groups. 


The impact of a Significantly new job creation effort must be assessed 
in terms of the problems it is expected to ameliorate. Let us consider the 
following shortcomings in the nation’s manpower markets: 

(a) A chronic tendency for em 
numbers of persons seeking 

(b) The mismatch between w 
seeking specific skills. 


ployment to grow less rapidly than the 
full-time or part-time jobs. 


orkers looking for jobs and employers 
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(c) The substantial numbers of workers living in areas of the country 


where the long-term outlook for employment is unfavorable and 
where there is little likelihood of rapid change for the better. 


(d) The considerable numbers of low-skilled workers who are employed 


full-time or part-time throughout the year but who nevertheless are 
unable to support their families adequately. 

The substantial difficulties encountered by many young people, 
high-school dropouts and members of minority groups in particular, 
in making the transition from school to work. And the 
corresponding difficulties faced by older people when they seek full- 
or part-time employment. 

Large numbers of workers who are unable to make more than a peri- 
pheral attachment to the labor force, which means that they have 
little prospect of acquiring job security, a decent income, and pro- 
motion. 


(g) The pervasive discrimination, based upon race, ethnicity, sex, cre- 


(h 


10) 


= 


dentials, age, and other arbitrary factors unrelated to performance, 
that continues to characterize most sectors of the labor market. 
The large numbers of young people, both high school dropouts and 
graduates, who have not acquired useful skills, which increases the 
probability that they will become peripheral workers. 

A serious and continuing imbalance between the demand for and 
supply of college and university graduates. 


U) The inadequacy of available child care facilities to meet the needs of 


(k 


(Q) 


oS 


mothers who desire full-time or part-time jobs. 

The inability of the federal government to assure a level of economic 
activity close to full utilization of its resources, which results in 
excessive unemployment. 

Geographic concentration of industries, which means that pools of 
unemployed persons are formed whenever there are sudden and 
large-scale reductions in demand. 


(m) The restricted opportunities for handicapped persons to work under 


sheltered conditions. 


We shall now consider some critical questions about the extent to 


which PEP may be able to provide a constructive response to the most 
important of these issues. 


In 1972 there were approximately 2.5 million more people unemployed 


than three years earlier. In an arsenal of antirecessional policies how 
‘Much weight should be given to PEP, which would cost about $3.5 
billion annually for each 500,000 new jobs? 
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How do the unemployed support themselves during a recession? 
Would PEP retard their effective reabsorption into the economy? What 
gains, individual and social, might result from a much larger PEP 

i 
Would there be serious difficulties if there were prior planning for the 
quick absorption of between 500,000 and 1.5 million people into PEP 
jobs as an antirecession measure? l o 

If large numbers of ‘‘peripheral” workers are put into public jobs, 
would they exert organized pressure to remain in these jobs after the 


economy begins to recover? What stimulus would they need to find jobs 
in the private sector? 


additional large numbers of mar 
would retard the withdrawal of ol 


der workers. 
To what extent will it be 


e they have special needs, 
» training, and child care facilities. A 
governmental commitment to provide jobs for all must go beyond the 
mere provision of jobs: it requires the concomitant commitment to 
provide a range of supporting services, which may well bring the $7,000 
average cost per job to $9,000 or $10,000. 


Will it be possible to move any si 


to secure a public job? 


Since a high proportion of low-income workers 
advantaged groups, is there any likelihood that local politicians will give 
them priority in filling better-paying PEP jobs? Is it not more likely that 
most federally funded jobs, especially in low-wage areas, will be reserved 
for those with political influence? 


belong to dis- 
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If disproportionate numbers of minority groups secure PEP jobs, 
what will be the effect upon discrimination in the rest of the labor 
market? Will PEP provide employers, trade unions, and white workers 
with a rationale for avoiding the basic changes necessary to eliminate 
discrimination in other sectors of the economy? 

What consideration should be given to the implications on produc- 
tivity of vastly expanded public service employment? There is disturbing 
evidence that the addition of large numbers of workers to governmental 
payrolls has not resulted in corresponding increases in either the quantity 
or quality of services received by the public. 


The thrust of the foregoing questions and observations has been to 
point out some of the problems associated with the use of PEP asa 
contracyclic device and/or as a major approach to providing suitable 
jobs for all who have the ability and desire to work. 

These cautionary observations are not meant to imply, however, that 
there may not be significant, although more limited, roles that PEP 
might play in meeting selected manpower goals. For instance, the 
principle underlying Operation Mainstream—providing work and 
income for older unemployed men in Appalachia—could be broadened 
to provide public service employment for older, low-skilled persons in 
urban areas who have minimal prospects of securing private 
employment. In addition, PEP jobs could well be provided for a period 
Not exceeding two years for all people who complete a government- 
sponsored training program but who cannot find work in the private 
sector because of a shortage of jobs. 

Other reasonable uses of a public employment program include estab- 
lishing part-time and full-time jobs in or close to low-income areas, 
where many female heads of households need training and work. Public 
Jobs can also be used in a major effort to expand work study programs to 
increase the employability of large numbers of young people who are not 
being properly prepared by the present formal educational system. In 
Tural areas, where older adults are being dislocated as a result of 
€conomic and technological changes (as in the tobacco industry in the 
Southeast), an expanded public employment program might be helpful. 

The burden of this analysis has been to demonstrate that a public 
employment program can be an effective part of an expanded and 
improved manpower system, but that it cannot in itself be a major 
instrument for promoting economic growth, redistributing income, 
eliminating discrimination, shifting consumer demand to public services, 
Or eliminating substandard jobs. 


Private and Public Manpo wer 
Policies to Stimulate Productivity 


technological and related changes. 


The Nature of Change 


Since Productivity is affected b 


technology, management, market Position, demand, 
Structure of the economy, attitudes and behavior of 
workers, governmental regulations, business fluctuations, 


nts, it is difficult to outline a 
can be clearly related to en- 


Y such diverse factors as 
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efficiency of the labor market will contribute, at least indirectly, to the 
improvement of productivity. Hence an exploration of any and all man- 
power policies to determine which of them might contribute to the mini- 
mal efficiency of the labor market would also demonstrate which of them 
might contribute to gains in productivity. 

The second approach recognizes that institutional changes in both the 
public and private domain in the United States ordinarily are responses 
to specific, not general, challenges. While there are difficulties in 
designing manpower policies that hold promise of contributing to pro- 
ductivity gains, this approach sets more precise bounds than an open- 
ended attempt to consider improvements in the operations of the labor 
market per se. 

There may, however, be a third position, one that defines the subject 
area broadly without removing all constraints or boundaries. It starts 
with the recognition that productivity changes are always the outcome of 
multiple interacting forces. At the same time, it acknowledges that the 
rate at which desired changes can be introduced will depend in consider- 
able measure on the reactions of the workers who will be or who believe 
that they will be directly affected by such changes. Therefore manpower 
policies should be concerned with the attitudes and behavior of the 
workers who will be directly involved in changes that are expected to lead 
to productivity gains. 

It would be possible to broaden this focus further and include a 
combination of manpower policies that would be responsive also to 
workers who are indirectly affectea by productivity changes. Such a 
broadened focus could still stop short of encompassing all members of 
the labor force. For instance, if a major plant that dominates a local 
labor market closes as a result of technological or market changes, all 
the workers in that community can be said to be affected and might re- 
quire different types of manpower assistance. This would not make it 
Necessary, however, for manpower programs to be equally responsive to 
workers in distant communities, even though their employment might be 
indirectly affected by the plant closure. 

The principal purpose of the foregoing discussion is to underscore that 
the wider the net is cast to deal with the impact of productivity changes, 
the greater the difficulty of designing specific manpower policies that will 
be responsive—and the more reliance that must be placed on general 
manpower remedies. The narrower the focus, the greater the potentiality 


for specific measures. 


Historical Perspectives 
In 1962 Congress passed the Manpower Development and Training Act 
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(MDTA) in the mistaken belief that a large number of skilled workers 
were becoming redundant as a result of automation and that govern- 


-employ. Through later amendments the 
more responsive to the needs of 


Against the background of this recent history, it would be well to 
consider briefly the concerns of the National Commissi 
tivity, a special initiative of S 


reversal in the late 1960s when, at the heigh 
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Workers had reason to believe that change would lead to more, not 
fewer, jobs. Moreover, the strong emphasis of American trade unions on 
job security has contributed to an openness toward change on the part of 
workers with seniority who believed that their jobs would not be jeopard- 
ized, even if future hires were reduced. 

It is worth stressing that, with relatively few exceptions, alert manage- 
ment has been able to introduce new machines and new processes aimed 
at lessening costs without running into headlong opposition from 
organized labor. The classic illustrations of noncooperation exemplified 
by printers’ setting bogus type, reductions in the size of painters’ 
brushes, extra men in the cab or the cockpit, are conspicuous exceptions. 
However, beyond these cases of deliberate barriers to the reduction of 
labor costs, one must take note of the pervasiveness of work rules that set 
the pace of work and the quantity of output far below a level consistent 
with the health and well-being of the work force. 

But work rules must be seen in context. Management is—or should 
be—constantly concerned with bringing about changes in the production 
Process that will result in a reduction of labor costs. Employees are 
determined that they be recompensed for any changes in their 
accustomed ways of working, since the gains that management will 
achieve depend in part on workers’ cooperation. Unless they are 
Tecompensed in terms of higher earnings, workers will seek to profit 
from the changes by shortening work time, by working less energetically, 
or by deriving some other benefit from the innovation. Since work rules 
Come about as a result of an implicit or explicit agreement between 
management and its employees, it follows that workers will not agree to 
changes in the rules unless they receive some form of compensation. In 
their view, management’s agreement to existing work rules is always in 
lieu of some other benefit. Thus they believe they are entitled to some 
form of compensation if they agree to a change in the rules at manage- 
ment’s behest. 

Because management tends to make new capital investments when it 
Seeks to strengthen and expand its share of the market, it seldom runs 
afoul of labor’s principal concern, which is protection of jobs and 
income. If these are not in jeopardy, management can usually work out 
an arrangement with its labor force enabling it to introduce new 
Machines and processes. Conflicts are likely to arise only under the 
following conditions: 


(a) If the work force sees a threat to its jobs or earnings from the inno- 
vations; 

(b) If management refuses to pay a proper price for alterations in work 
Tules required by the innovations; 
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(c) If the innovations threaten to alter the relative position and power of 
the different groups of workers (and the unions) in the plant; 


(d) If the process of innovation is initiated in an atmosphere of suspicion 
and distrust. 
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and standards that are applicable to the broad array of firms. The fact 
that state governments play a role in setting the levels of some bene- 
fits—unemployment insurance, for example—is a further basis for rec- 
ommending elasticity in bargaining positions, rather than federally pre- 
scribed approaches and standards. 

As will be clear subsequently, while this approach places primary 
responsibility on the partners to collective bargaining to find apposite 
solutions, it still leaves considerable scope for governmental policy. 


Private Arrangements 


There is a marked parallel between the approaches used by the principals 
in collective bargaining on both sides of the Atlantic when dealing with 
the facilitation of productivity changes. While differences in terminology 
or emphasis can be noted—for instance, the much-touted ‘‘productivity 
bargaining” in Great Britain at the beginning of the 1960s had long been 
described in the United States as ‘‘sharing the gains from increasing pro- 
ductivity’’—the striking finding is the degree of similarity in the treat- 
ment of the problem. In short, a review of the European experience does 
not uncover principles and techniques that have not been tried in this 
country, What one can derive from such a review, however, is knowledge 
about the value of various approaches—at least to the countries 
examined. 

One of the most important findings from a comparative analysis is the 
extent to which the countries of Western Europe still see the issue of 
adjustments to productivity change as lying primarily within the private 
domain. Although government does play a role, the principal actors are 
labor and management; the principal instrument is collective bargaining. 
For the purposes of this section, we shall deal with two private ap- 
Proaches: ongoing adjustments and compensatory assistance. 


Manpower Planning. If there is one arena in which the Europeans may 
be said to have the jump on the United States, it is manpower planning. 
There has been a general reluctance on the part of American manage- 
Ment to take labor into its confidence with respect to any large-scale 
changes that carry with them the threat of serious reductions in the work 
force, Management has feared that such discussions would result in 
Severe losses such as alerting competitors to impending changes, inducing 
the departure of key workers, and other untoward consequences. Hence 
it has tended to play its cards close to its chest. 

Moreover, American trade unions generally have not bid for a role in 
broad decision-making affecting investment, markets, and product lines. 
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They have been willing to leave these matters to management, believing 
that their increased strength depends upon restricting themselves to 
bargaining about wages and the conditions of work. This stance has pre- 
vented them from assuming a major role in decisions about important 
technological and related changes. It is worth observing that the two out- 
standing instances of formal advance manpower planning for major 
technological changes—telephone dialing in the Bell System and com- 
puterization in the Internal Revenue Service—both involved noncom- 
petitive situations. There are signs that American trade unions are 
becoming increasingly interested in contractual stipulations that provide 
them with prior information about company decisions that are likely to 
result in major disruptions or declines in employment, such as those that 
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severe pressure to reject arrangements that will adversely affect any sig- 
nificant minority of workers; because of this, American management is 
loath to let them share in decision-making about innovations that may 
reduce labor inputs. 

There are additional difficulties with respect to manpower planning at 
the corporate level. Business leaders have more know-how in devising 
new ways of producing goods and services than in assessing the 
manpower implications of such innovations, particularly in terms of the 
adverse effects on particular groups of workers. Manpower planning is a 
new technique, and corporate manpower planning can at best make only 
a minor contribution to rasing productivity. Nevertheless, manpower 
planning efforts in large companies, paralleling their technical efforts to 
improve productivity, hold promise that some of the preexistent difficul- 
ties stemming from ignorance or neglect of the manpower consequences 
of new technology and other managerial innovations eventually will be 
lessened, if not eliminated. 

An active corporate manpower policy can, in fact, contribute to facili- 
tating productivity changes. Reference was made earlier to the experience 
of the telephone industry and of the Internal Revenue Service. To a 
marked degree, they relied on attrition to resolve manpower disturbances 
incident to the introduction of a radically new technology. In addition, 
they used such techniques as transfers, special assistance with placements 
within and outside the company, opportunities for workers to be 
retrained in order to meet new skill requirements, and other devices to 
lessen dislocation. 

Another dimension of manpower planning is typified by the efforts of 
unions representing plumbers and typographers. In recognition of the 
major changes occurring in the technology of their respective industries, 
these unions have invested sizable sums to train journeymen to cope with 
the new machines and processes. In the case of plumbers and pipefitters, 
the sums required to finance the program—of the order of $1 million 
annually—are raised from union contractors; the training program is 
administered jointly with Purdue University, which provides special 
instruction for the training staff. In slightly more than a decade 80,000 
Journeymen have been retrained. The printers’ training and retraining 
effort is financed by the International Typographical Union, which spent 
aobut $2 million in the early 1960s to establish and equip a thoroughly 
Modern school in Colorado Springs. One of the interesting aspects of the 
Program is that union members usually attend on their own time—during 
vacations—and must pay for room and board either out of their own 
Pockets or with the assistance of their local unions. 

These two examples from the American scene have much in common 


194 Manpower 


with the experience in various European coutries, where management 
and labor have cooperated to establish training and retraining oppor- 
tunities so that the work force can stay abreast of rapidly changing tech- 
nology. 


One might call attention to the original British law providing for 
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intertwined with efforts to stimulate productivity. For productivity 
gains—broadly defined—are the key to management’s goal. Without 
such gains, profits will erode and markets disappear; the firm cannot sur- 
vive. 

Brief consideration should be paid, therefore, to a range of approaches 
that are part and parcel of collective bargaining arrangements, in order 
to assess their relevance to stimulating improvements in productivity. 
Among the most important are union-management cooperation, group 
incentives, and work-rule settlements. Others involve training and 
retraining, job design and redesign, adjustment of hours and work 
schedules, elimination of seasonal fluctuations, and the policing of 
worker behavior. Additional devices might be considered as potential 
contributors to enhancing productivity, but we shall limit our attention 
to what we believe to be the three most important. 

For the most part, organized workers in industrialized settings look 
upon management from an adversary point of view, that is to say, they 
are generally unwilling to offer suggestions about how things could be 
done better—more quickly and with less waste—unless there is some- 
thing in it for them. They believe that if they are not careful they run the 
tisk of becoming victimized in the very act of seeking to help manage- 
ment improve its productivity, since certain workers may become redun- 
dant as a result. Despite this conventional adversary or bargaining rela- 
tion whereby suggestions are offered by workers only if they lead to 
Potential rewards, there have been occasional successful efforts by 
management to elicit worker cooperation without immediate and direct 
recompense. An American case frequently cited in this respect is consul- 
tation in the Tennessee Valley Authority, where representatives of 
management and workers at different levels in the organization review 
Monthly suggested improvements originating from either group. 

A second case relates to union-management attempts to improve plant 
Safety in the West Coast pulp and paper industry. Since there are many 
Small employers in the industry, the union plays the dominant role in this 
effort, which has proved highly successful since World War II. The 
injury-frequency rate has dropped by about seven-eighths and is now far 
below the rates prevailing in comparable plants in other parts of the 
country, 

A third related approach is that carried on by the Industrial Engi- 
neering Department of the International Ladies Garment Workers Union 
where, in response to requests by both small and large employers, union 
technicians make their skills available to assist management in improving 
the Scheduling, subdivision, and allocation of work. Having developed 
Substantial expertise in connection with its wage negotiations, the union 
believes that it is to the benefit of its members to make these skills avail- 
able to employers who are struggling to survive in a highly competitive 
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environment in which many will fail unless they can improve their 
productivity. The union recognizes the close links between improved 
productivity for the employer and job security and higher wages for its 
members. 

The Joint Study Committees of Works Councils in Sweden, and some 
of the arrangements worked out as part of the codetermination model in 
West Germany, are similarly directed toward finding a common ground 
on which management and labor can cooperate to improve a firm’s 
productivity. 

However, it is in Japan where such efforts have proved most success- 
ful, especially in some of its best managed firms. I recall seeing plant 
engineers hold regular sessions with semiskilled workers to elicit their 
recommendations about materials, adjustment of the machines, and 
other details aimed at increasing the firm’s productivity. Inquiry dis- 
closed that in one firm, a leading manufacturer and exporter of 
electronic equipment, such supervisor-worker sessions were held at the 
work site twice weekly, each lasting an average of thirty minutes. It is 
interesting to speculate how much longer cooperation rather than 
confrontation will be characteristic of Japanese industry. 

The increasing importance of continuous processing in modern 
manufacturing has led to a lessened reliance on Ppiece-work systems of 
wage payment. Correspondingly, management has had less opportunity 
to make use of individual bonus payments as a spur to higher produc- 
tivity. Instead, it has begun to experiment with group bonus schemes. 


Even after many years of experimentation, particularly with the Scanlon 
Plan and its variations, 
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workers did not agree to give management the wide latitude it sought for 
the introduction of cost survey approaches. The plan has not been 
replicated in any other steel plant. On balance, use of the bonus route to 
speed worker acceptance of changes leading to increased productivity has 
not progressed very far. 

The essence of the confrontation between management and labor over 
the initiation of such changes is nowhere better illustrated than in cases 
where long-established work rules must be altered if new productivity 
gains are to be made. As indicated earlier, work rules represent a form of 
settlement negotiated by management and labor in lieu of adjustments in 
wages, hours, or other benefits. Hence, once in place, they cannot be 
removed by unilateral action of management but must be bargained 
away. Often the price is high in dollar or other terms. In the case of West 
Coast longshoremen, the original dollar cost of attempts to rationalize 
the handling of cargo came to $27 million of benefits to union members. 
Later studies revealed that the employers were well satisfied with the 
bargain they had made because of still greater savings in labor costs and 
in time spent in handling freight movements. More recently, the threat of 
containerization and progressive methods of off-dock loading and 
unloading has created new frictions between management and the union, 
underscoring that even a highly successful arrangement is likely to 
become unsettled as new issues come to the fore. 

Much concern has been expressed over the years about ‘‘bogus work” 
in the printing industry, although an inquiry in the 1960s revealed that 
only about 2 to 5 percent of all locals were still engaged in such make- 
work activity. Most locals had bargained away their rights for coffee 
breaks, overtime, time off, sick leaves, and other types of paid leave. A 
Management that must deal with costly, featherbedding printers is a 
Management that probably slipped twice: when it first agreed to the 
Practice, and when it later failed to buy itself out. 

What we have then—at least in the United States—are collective 
bargaining arrangements that occasionally make use of consultative 
devices for exploring new approaches to work as a way of improving 
Productivity; that more often resort to group bonus plans to serve the 
Same end; and that even more frequently involve bargaining procedures 
that force management to pay a price (often a substantial price) to get rid 
Of particular work rules that stand in the way of greater productivity. 


Compensatory assistance. Even if manpower planning were more 
effective than it actually is, and even if adjustments through collective 
bargaining arrangements were able to remove obstacles to productivity 
gains to a greater extent than they can, the incontrovertible fact is that in 
a fair number of situations, the survival of a firm or industry may require 
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a scale of adjustment that will have widespread and deleterious effects on 
the welfare and well-being of a significant part of its work force. 

In such situations the basic challenge is to determine a range of 
compensatory devices to assure the workers affected that they will not be 
forced to bear the burden in the form of loss of job, loss of income, or 
loss of other benefits. This is an imperfect world, and it is probably not 
possible to assure that the affected workers suffer no losses whatever, but 
the quality of a society can be assessed in part by the efforts it is willing to 


make to prevent the costs of Progress from being borne by those whom 
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Railpax built on this and related experience with respect to workers on 
interurban passenger railroads who are released or downgraded. The 
Secretary of Labor approved a guarantee that, for a period of six years, 
such workers would receive the full wage of their former jobs, including 
increases. In addition, provision was made for the maintenance of full 
fringe benefits, moving expenses for relocation, separation allowances, 
and compensation for losses involved in the sale of homes and cancella- 
tion of leases. 

These liberal arrangements do not apply to the bulk of the work force 
in the freight end of the railroads. The principal relief for most railroad 
workers threatened by technological change has been in the form of 
agreements to reduce the work force primarily through attrition accom- 
panied by varying types of wage guarantees, rather than through preci- 
Pitous forced separation. While such arrangements often have been 
difficult to achieve and have led to conflicts in implementation, the fact 
remains that during the last three decades large numbers of workers were 
removed from the railroad work rolls in a more or less orderly fashion, 
and in a manner that offered most of them considerable protection until 
they could find other jobs or until they reached retirement age. 

In most respects the European experience parallels the approaches 
that have been delineated above—particularly the use of attrition, early 
notification of closure, severance pay, retraining and relocation 
allowances, supplemental payments to assure previous earning levels, 
and early retirement. 

Increasingly, long advance notice is being given. In some European 
countries monetary compensation is preferred in lieu of notice. Some 
employers fear that reliance upon attrition results in a distorted age 
Structure among the remaining work force and that, in one-industry 
towns, new firms are discouraged from entering. 

In Sweden trade unions urge that the amount of severance pay be 
geared to the difficulties workers face in finding alternative employment, 
rather than only on work experience and earnings, as is the rule in most 
European plans. There is awareness in some European countries that the 
value of early retirement schemes depends on the adequacy of the money 
involved. If the sum is too small, it will fail to provide the alternative 
adjustment that a redundant older worker requires. 

An additional method that has won varying degrees of favor among 
the countries of Western Europe is adjustment of the workweek in order 
to apportion the reduced workload among a larger group of workers. It 
IS recognized that this device has severe limitations because it may lead to 
Inefficient operations and the retention of an excess work force. Thus 
Many potential gains from the introduction of technological or related 
improvements would be eroded. 


200 Manpower 


The timing of work force adjustments is less equivocal. Spacing 
separations, or gearing them to an expansion in local and neighborhood 
employment, has proved successful. Time off with no loss of pay is a 
device that some European firms have used to facilitate the job search of 
potentially redundant workers. 

Large corporations that are closing down or moving away may make 
special efforts to facilitate the location of new firms in the area in the 
hope and expectation that they will provide employment opportunities 
for workers who are being left behind. A related device used by firms 
that face a sudden surplus of workers is to make special efforts to 
arrange placements with other companies in the immediate vicinity or 
even some distance away. 

While it is not easy to quantify the extent to which these various devices 
have become accepted practices in different European countries, it is fair 
to say that the most responsive countries, among which Sweden appears 


to be the leader, have been experimenting and institutionalizing a wider 
range of mechanisms to smooth worker readjustment than has the 
United States. 
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In addition to this basic structure of support and assistance, brief 
reference should be made to Trade Readjustment Allowances which, 
under a complex of safeguards, provide special assistance to workers 
who lose their jobs as a result of import competition resulting from tariff 
concessions. Workers may receive up to 65 percent of their average 
weekly wage, or of the average weekly manufacturing wage, whichever is 
less, for a maximum period of 52 weeks unless they are in training, in 
which case they may receive pay for 26 additional weeks (13 weeks for 
those over 60 years of age). If they cannot find suitable employment in 
their normal place of residence, they may receive relocation allowances 
equivalent to two and one-half times the average weekly manufacturing 
wage plus reasonable expenses incurred in moving their families and 
household effects to the new employment location. Despite the fact that 
the legislation has been on the books for the better part of a decade, by 
1971, Department of Labor certifications had affected only about 10,000 
workers at a total cost of about $7 million. Most of the assistance has 
been in the form of allowances. Few workers have been retrained, and 
fewer relocated. 

A related program has been Adjustment Assistance under the Auto- 
motive Products Trade Act of 1965. In the three years prior to its 
expiration, certificates were issued to 2,500 workers in six states. About 
1,950 workers received weekly payments totaling $4.1 million. Only 100 
workers received training, at a cost of $61,000. Despite the restricted use 
of these adjustment procedures, it must be acknowledged that the 
Provision of special benefits to workers who have lost jobs and income as 
a result of national trade policy represents a significant departure. 

Against this background of domestic experience, it is worth observing 
the more ambitious efforts and experiments that have been undertaken in 
the public domain in Western Europe and Canada to ease the adjustment 
problems of workers adversely affected by technological and related 
changes. 

Europeans favor legislating minimum standards to which the private 
sector must adhere. Specifically, such legislation requires employers to 
provide the following: severance pay to redundant workers; portability 
of private pensions; advance notice to the Employment Service; and 
obligatory consultation with representatives of the workers. 

In the view of Europeans, such legislative standards help to ensure at 
least minimum performance; assure benefits to all workers, rather than 
Only those who belong to strong unions; help to equalize labor costs 
among a large number of firms; reduce barriers to mobility resulting 
from private pension programs; and generally stimulate manpower and 
Personnel planning and management. 

There are additional dimensions of the European experience relevant 
to the problem at hand. A relatively high level of employment has been 
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conducive to the reabsorption of redundant workers, except those 
nearing retirement age. When older workers lose their jobs, they face 
major problems in finding work and many retire. To assist disemployed 
older workers, several European countries have experimented with 
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policies that might be introduced or strengthened to facilitate improved 
productivity in the American economy. The following brief checklist 
indicates the principal directions where new initiatives hold promise of 
constructive advances. 


——A declaration of public policy stressing the twin objectives of 
speeding productivity changes and of assuring that the workers adversely 
affected will receive due compensation for injuries suffered as a 
consequence. 

Acknowledgment by key leadership groups that there is broad 
scope for the creation of a more conducive environment for speeding 
Productivity changes through improving both private and public 
manpower policies. 

Establishment of a technical assistance service, panel, or group of 
consultants to work with management and labor in facilitating 
manpower adjustments to productivity change. 

—New or improved private, public, and joint manpower programs: 

(a) Compulsory vesting of private pensions after a qualifying period 
of ten years or so. (In 1974 Congress passed the Employee 
Retirement Income Security Act with full vesting after ten years 
as one option.) 

(b) Liberalization of the Social Security system to permit earlier 
receipt of pensions by displaced workers. 

(c) More liberal mobility allowances for workers seeking employ- 
ment in new locations. 

——A higher degree of coordination among government procurement 
Policies, regional development policies, and manpower policies to 
moderate adverse effects of productivity changes and to facilitate the 
reemployment of displaced workers. 

—lImprovement of the interstate clearance system of the Employ- 
Ment Service and introduction of other efforts to strengthen its services 


to displaced workers. 


Above all, the federal government must recognize that the sine qua 
non for an environment that is conducive to the stimulation of 
Productivity is a continuing high level of employment. Otherwise there is 
little prospect of success for private or public manpower policies directed 
toward facilitating the adjustment of workers affected by productivity 
changes, 
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The Manpower Reach of 
Federal Policies 


Federal programs specifically designed to influence the 
supply, demand, or utilization of manpower represent a 
relatively small proportion of all governmental actions that 
have an impact upon the nation’s human resources and 
requirements. The principal focus of national manpower 
policy has been upon the provision of training and work 
experience for the unemployed and underemployed. There 
are, however, large numbers of other federal policies that 
have direct and indirect manpower implications. In fact, 
most federal expenditures, as well as a wide variety of 
federally imposed Standards and controls, have major 
impacts upon manpower. 

In order to illustrate the Manpower reach of diverse 
governmental policies, this chapter will discuss a variety of 
federal programs that impinge directly or indirectly upon 


manpower. Although there are many instances where a 
Particular policy produces multiple types of repercussions, 


for schematic purposes this analysis will deal sequentially 


with governmental actions primarily affecting the supply, 
demand, or utilization of manpower. 


Policies Affecting Manpower Supply 


The federal government has a long history of involvement 
in activities affecting bot 


h the quality and quantity of the 
country’s human resources. Its principal influence upon 
quality has been through selective support of education 
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and training. Immigration regulations have affected both the numbers 
and nature of the manpower supply, and social security legislation has 
had an impact upon the size and age composition of the labor force. 


Education and training. The basic goal of education in the United 
States has been to produce an informed citizenry. While the acquisition 
of occupational skills is an important by-product of the educational 
process, and is often a specific objective of educational efforts, few 
persons regard it as the primary goal. Nevertheless, many federal 
programs designed to improve education have directly affected the 
character of the nation’s labor force. The federal government’s support 
of education began as early as 1862, when land grant colleges were 
authorized by the Morrill Act. These institutions, initially directed at 
strengthening agricultural and technical expertise, eventually provided 
broad access to higher education for significant numbers of the nation’s 
youth, There is little doubt that the availability of public higher 
education has made a substantial contribution to raising the quality of 
the nation’s manpower. 

The federal government has been involved in the support of vocational 
education since World War I. Such programs by their very nature have 
direct manpower effects, insofar as they are designed to facilitate the 
acquisition of skills by members of the work force. They differ from the 
more recently inaugurated manpower programs by virtue of the fact that 
they were not designed primarily to serve disadvantaged population 
groups, but are basic components of the secondary school and com- 
munity college systems. 

The federal-state program of vocational education has been a principal 
source of formal training for occupations that do not require a senior 
college education. Over the years the program has been repeatedly 
modified and expanded. Federal expenditures—a small part of the 
total—increased more than sixfold during the 1960 decade, from $45 
million to $300 million. Although there have been serious criticisms of 
the effectiveness of vocational education in general, and of certain 
programs in pa-ticular, there is little question that many young people 
have received occupational orientation and basic skill training through 
vocational courses. 

In response to the Sputnik trauma, the National Defense Education 
Act (NDEA) was passed in 1958 as a major step in widening the involve- 
ment of the federal government in the production of an increased supply 
of scientific and professional manpower. By the mid-1960s, 40 percent of 
all graduate students in science, engineering, and mathematics were being 
Supported by federally financed fellowships or traineeships. 

These NDEA programs together with other types of federal support 
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contributed to the very rapid growth of highly specialized manpower 
during the 1960s. But, as noted in Chapter 11, with the shift in the federal 
budget in the late 1960s and early 1970s, the number of graduates of 
doctoral programs began to exceed the current and prospective demand, 
as a result of which federal support for graduate education was cut back 
substantially or eliminated in most fields. 

The major exception has been support for the training of additional 
medical manpower. Federal dollars were used to encourage medical 
schools to expand enrollment, to reduce the training period, and to 
convert two-year institutions of basic sciences to four-year medical 
schools. These efforts, together with other forces favoring expansion 
(mostly new state schools), will result in an estimated doubling of 
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skill were substituted for those based on national origin. This resulted in 
the admission of thousands of foreign professionals who helped to meet 
an expanding demand for scientists, engineers, physicians, and nurses. 
As a partial consequence, the annual addition of immigrants to the 
domestic physician supply is approximately equivalent to the yearly total 
of graduates from American medical schools. Although the decline in 
demand for professional workers after 1969 resulted in a drastic 
curtailment of labor certification for aliens, physicians and four other 
types of health workers still receive automatic certification. 

At the lower end of the occupational scale, recent immigration policies 
have operated to control the agricultural labor force. Legislation that 
had authorized the admission of Mexican farm workers expired at the 
end of 1964. Instead of the 300,000 seasonal farm laborers who had been 
admitted annually since 1960, their numbers dropped precipitously and 
since 1968 none have been legally admitted. Nevertheless, illegal 
immigrants, primarily from Mexico and other Latin American countries, 
continue to enter the United States; a substantial number find a 
temporary or quasi-permanent place in the labor force. Although about 
420,000 illegal aliens were apprehended in 1971 alone, millions of others 
remain undetected. 


Social Security, Laws and regulations governing the conditions under 
which workers are entitled to retirement benefits have important 
manpower consequences. The availability of such benefits has acted to 
decrease the labor force participation of persons over 65, and 
amendments permitting earlier retirement with lower benefits have 
resulted in a significant drop in the proportion of workers between 62 
and 65, 

On the other hand, periodic increases in the ceiling on earnings after 
retirement without loss of benefits (presently $2,400 a year) have added 
somewhat to the numbers of older workers, although by no means suf- 
ficiently to offset the effect of early retirement. 


Policies Affecting Manpower Demand 


One of the principal ways in which the federal government influences the 
demand for manpower is through appropriations for the purchase of 
goods and services. The government may be the primary or sole supplier 
of funds or a major purchaser; in either case its expenditures are bound 
to have significant sequellae in terms of the manpower requirements of 
different employers, industries, occupations, and regions. 


Defense. The rapid expansion of defense spending after 1964 had im- 
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portant manpower consequences. Defense spending increased from $51 
billion to $78 billion between 1964 and 1968. As a result, almost two 
million more jobs were created in defense or defense-related industries. 
This was relatively high-paid work, which frequently required consider- 
able overtime at premium pay. In additi isi 

ers in these industries provided blac 
employment opportunities. 


The rapid decline in defense spending after 1968 resulted in a decrease 


of about two million jobs, corresponding to the earlier increase. Clearly, 
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gramming has had a profound effect upon the demand for manpower. 
By 1970, five years after the introduction of Medicare and Medicaid, 
personal expenditures for health care in current dollars had risen from 
$35 billion to $62 billion; 40 percent of the increase reflected expanded 
federal outlays. The infusion of so much additional money partially re- 
flected a greater need for employees in all health occupations, particu- 
larly for hospital support personnel, because of higher demand for serv- 
ices by the aged and the low-income beneficiaries of these programs. 


Policies Affecting Manpower Utilization 


In addition to programs that directly influence the supply of or the re- 
quirements for various types of manpower, a number of federal policies 
also affect the utilization of manpower. Three illustrations relate to 
farming, residents of suburbs and inner cities, and special groups such as 


youth and women. 


Agricultural supports. At no stage in this country’s long-term efforts 
to raise farm incomes through the use of commodity price supports and 
incentives for crop limitation has there been a systematic assessment of 
the manpower implications of these support policies. Yet they have had a 
Pronounced impact upon the farm labor force. 

Agricultural workers in 1930 represented 20 percent of the total civil- 
ian work force; by 1950, their proportion was 12 percent; and by 1970, 
the figure had dropped to 4.5 percent. Although rapid advances in agri- 
cultural technology stimulated by government-financed research, 
changes in marketing arrangements, and the expansion of nonfarm em- 
ployment contributed to this decline, many experts are convinced that by 
reducing the cost of capital relative to labor, the government’s subsidiza- 
tion policies sped the decline in farm labor. 

The large-scale and more affluent farmers received the bulk of the cash 
benefits; as they made greater investments in fixed capital, they sought 
well-trained managers, supervisors, and equipment operators. Many 
farm owners and laborers were unable to compete with graduates of 
Specialized agricultural courses. Hence this form of federal subsidy not 
Only reduced the number of those directly employed in agriculture, it 
accelerated the migration of rural workers to the cities. 


Housing and transportation. Residential housing loans underwritten 
by the Federal Housing Administration increased from under $1 billion 
in 1940 to more than $13 billion in 1971. An additional $4 billion in 
Mortgage loans was provided by the Veterans Administration. The avail- 
ability of liberal federal loans to home purchasers and substantial tax 


210 Manpower 


benefits to homeowners facilitated the flight of middle-income whites to 
the suburbs. Left behind in the central cities are minorities and the poor. 

Federal aid to state and local governments for the expansion and im- 
provement of highways also contributed to the suburbanization of the 


k. Annual federal 
llion dollars in the 


way network assures suburbanites of access to desirable jobs in the central 
city where they constitute a preferred labor supply. 
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every decision of the federal government is likely to have some 
manpower implications. 

Although there is little question that a wide variety of federal policies 
affect manpower, there has been no systematic assessment of these con- 
sequences. There are several ways in which this might be accomplished. 

Each major federal agency should be required to establish a manpower 
analysis unit charged with assessing the manpower implications of sig- 
nificant changes in its prospective expenditure pattern. In addition, a 
government-wide mechanism should be established, preferably in the 
Office of Management and Budget, to examine the analyses of the 
individual agencies and to explore the range of compensatory actions 
that might be taken to avoid negative consequences on particular in- 
dustries, occupations, and communities. 

Through a broadening of its own staff and closer liaison with the De- 
partment of Labor, the Council of Economic Advisers should give 
greater consideration to the employment effects of alternative economic 
policies. The days are over when a preoccupation with fiscal, monetary, 
and budgetary policies was sufficient to assure a noninflationary high- 
employment economy. 

The report of the Commission on Population Growth and the Ameri- 
can Future has drawn attention to the urgent necessity for a national 
policy combining considerations of population growth, economic devel- 
opment, and manpower decisions. The fact that we are very far from 
Producing an adequate theory, much less an adequate policy, for re- 
gional development underscores the need for additional effort in these 
directions. 

Finally, leadership is required to explore how the federal budget can be 
translated into manpower terms. Such an attempt holds promise of a 
substantial gain in public understanding and the national welfare. Presi- 
dent Nixon in 1972 directed the Secretary of Labor to determine how 
such a translation might be accelerated. The Manpower Report of the 
President, 1975 contains an interim report on the progress to date. Those 
in high policy positions must recognize the close linkages between this 
translation effort and the maintenance of a high-employment economy, 
and make more resources available to develop an appropriate method- 
ology. Otherwise progress is likely to be slow, for the difficulties are sub- 


stantial. 
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Urban Manpower: 
A Research Strategy 


The views of the public and of specialists about the man- 


a 5 ol- 
power problems of large cities are dominated by the f 
lowing assumptions; 


— There is an insufficiency of jobs in the cities for all 
who are able and willing to work. do 

—A large number of jobs Pay so poorly that they 
not enable the incumbents to Support their families. _ r 

——Many families live under dysfunctional ivan 
that diminish their lives and prevent the development O 
their children’s potential. 


i A es a to 
— Serious inequities among different groups tend 
Persist despite soci 


A r- 
ety’s commitment to equality of oppo 
tunity. 
— Even with the 


F in the 
Passage of time, those trapped in t 
city’s slums will not 


be able to extricate themselves. 

Such gloomy diagnoses can lead to passivity and on 
tion, thereby becoming self-fulfilling prophecies. Since D 
city can look to time alone to cure its ills, it must ongin 
to make sounder decisions today so that a better future wi 
emerge, Admittedly, cities are part of a larger mom 
and society and as such are exposed to many forces OV t- 
which they have little or no direct control—forces emana f 
ing from state capitals, from Washington, from myriads A 
corporations, even from the domains of King Faisal an 
the Shah of Iran, 


ai re it 
Even if a city is unable to set its own course and puei y 
without reference to these powerful ‘forces, it constan 
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has opportunities to respond to what is happening on both the inside and 
outside, and the nature of its response is not preordained. The greater the 
degree to which a municipal leadership is able to articulate plans for the 
future, secure a broad consensus in support of its goals, and achieve an 
effective decision-making apparatus, the more influence a city will be 
able to exert over its own destiny. These basics are the preconditions for a 
manpower research strategy; unless they exist, there is little prospect that 
any research strategy will be successful. 


Framework for a Strategy 


There are diverse approaches to the study of critical urban manpower 
issues that must be included within a research framework. One element 
must be methodology, to determine the extent to which studies of the 
metropolis are constrained by existing data and to explore the potential 
for strengthening the data base. Next, historical studies of individual 
cities and comparative analyses of different cities can provide new and 
deeper insights. Examinations of employer behavior should be within the 
framework, because decisions made by the private sector can influence 
the future of the metropolitan area for good or for ill. In addition, 
studies of public programming are necessary, because the shape of every 
city’s future in a pluralistic economy and society will be materially af- 
fected by the quality of decisions at each level of government. 

Research in relation to policy also must be undertaken in order to con- 
sider the current and potential impact of new knowledge on decision- 
making in the entire range of policy arenas—private, nonprofit, and 
governmental. Finally, an effort must be made to explore the role of 
planning by distinguishing the decisions that can best be left to the indi- 
vidual and to the nuclear family from those that require communal and 
governmental intervention if the city is to progress. 


Methodological Considerations 


The way in which the census bureau collects and publishes data concern- 
ing (a) central cities and their suburban rings, (b) place of residence in 
relation to employment, and (c) employees’ journey to their work has 
determined the analysis of interactions between manpower resources and 
Metropolitan economies. The present statistical reporting must be 
broadened and refined in order to improve our exploration of the com- 
Plex changes occurring with respect to these critical urban issues. One of 
the most serious shortcomings of the present data is that the geographic 
criteria used to distinguish the central city from neighboring counties do 
Not permit sharp distinctions about the intensity of economic activity in 
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different areas, or about the flows of people, jobs, and income among 
ee also exist in probing the residential, employment, and in- 
come characteristics of the inner city, especially in the cases of the largest 
metropolitan centers where, instead of a single labor market, there area 
number of loosely interdependent labor markets that correlate with pat- 
terns of industrial concentration, housing, and availability of transpor- 
tation. ; 

When we consider the predominant role that the metropolitan econ- 
omy has come to play in the United States, a twofold requirement 
emerges. The census bureau should explore how it can reform its data 
collection so that the resulting information can better illuminate changes 
in the dynamics of metropolitan economies; at the same time, the re- 
search community must address itself to studying the several labor 
markets within the central city and its suburban rings and their interac- 


tions. With a few notable exceptions, this arena of research remains 
terra incognita. 


Both private and public decisi 
cerning the future directions of m 
metropolitan area. Admittedly, 
of any forecasting model, if onl 
terms of the number of people 
such movements, especially in 


on-makers need better guidance con- 
anpower supply and demand within the 
there are inherent difficulties in the use 
y because of the openness of the city in 
who are free to move in and out. Still, 


be so large as to vitiate projections that 
order magnitudes. 
nt exploration are efforts focused on 


some general directions to Policy-makers in the private and public sec- 
tors, such directions geared to near-term developments might prove quite 
useful. 
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another look at area-skill surveys to determine whether these might be 
improved to a point where they could help fill part of the void. The con- 
ventional approach of asking employers about their hiring intentions 
some months hence would have to be refined before the results could be 
useful. In the absence of clear-cut alternatives to assessing metropolitan 
manpower developments, however, it is questionable whether even this 
admittedly imperfect approach should be discarded before one more ef- 
fort is made to improve it. 

Still another possibility is to design a sample of key employers of vary- 
ing sizes and occupational mixes and to monitor their employment 
changes with the aim of extrapolating from their experience to the larger 
community. Such a structured sample study might provide decision- 
makers with information about the broad directions of metropolitan 
manpower developments. 

Although there is no basis for optimism that any of these approaches 
will yield significant new understanding of major metropolitan man- 
power developments, unless a serious research effort is made to explore 
how the existing lacunae about basic manpower facts and trends can be 
reduced, there is little prospect that our large cities will be able to im- 
Prove the quality of their decisions. 

More attention also should be focused on certain major demographic 
changes that have important implications for the future of our cities. To 
what extent can the nation’s large cities look forward to a substantial 
reduction, even a potential drying up, of the streams of poor whites and 
blacks migrating from farm areas? Since the surplus population left on 
the farms has greatly diminished, consideration also must be given to 
whether the millions of underemployed and low-income earners now 
living in rural nonfarm localities will provide the principal source of fu- 
ture migrants to the city. . 

There is considerable evidence that a new pattern of internal migration 
has been created by people moving from one city to another. What are 
the magnitudes of these city-to-city movements; more particularly, what 
conditions accelerate or retard such movements; and what subgroups in 
the population are most likely to be involved? Conventional wisdom 
holds that many suburbanites return to the central city once their chil- 
dren are grown. Is this a fact, and are the numbers of sufficient magni- 
tude to be an important factor in the future well-being of the central city? 

What are the intermediate and long-term implications of a continuing 
and rapid decline in national and urban fertility? Do these population 
trends threaten the maintenance of the existing population base of many 
large cities? What does a slower-growing urban population imply for the 
reduction of some of the disabilities associated with urban density? Is 
there any likelihood that declines in both in-migration and fertility will 
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result in a constriction of certain metropolitan labor markets so that it 
will be difficult for them to maintain their existing level of economic 
activity? 

To what extent will those cities that serve as ports of entry—such as 


New York, Miami, San Antonio, New Orleans, Los Angeles, San Fran- 


cisco—continue to attract large numbers of illegal immigrants who will 


find a place in the interstices of their labor markets? 

The “urban problem” of the last two decades has been explained 
largely in terms of racial and ethnic difficulties growing out of an ex- 
middle-class whites moving to the suburbs and 
poorly educated and low-skilled minorities moving into the inner city. In 


the light of the fact that half of all blacks now reside outside of the South 
and they, like whites, are experiencing rapi 


weakness that limits understanding, plan- 


; n large cities is the sparsity of longitudinal 
despread belief that citi 


, taking in Poorly educa 
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Another data problem arises from the limitations of the economist’s 
approach to and assessment of the well-being of a metropolitan com- 
munity. The economist looks at wages almost solely through the mecha- 
nism of the price system, where they serve as an allocative device. How- 
ever, in evaluating urban development and well-being, wages must also 
be related to family structure and need. A job at the minimum wage may 
be a satisfactory opening position for a 17-year-old high school dropout 
living at home; it is unsatisfactory for a head-of-household with three 
dependents. In short, social scientists must learn to regroup the data 
about the city and its people in many different ways in order to assess 
their many different meanings. To return to the example of wages: while 
wages provide a key measure of labor costs, they also must be assessed 
from such vantages as the local cost of living, the manner in which they 
attract or discourage various groups of potential workers (such as youth 
and married women), the role they play in race relations, and the way in 
which they are related to welfare standards. 

One more methodological issue reflects the fact that cities have been 
and will certainly continue to be major arenas of social experimentation 
involving efforts to improve education, health, welfare, social security, 
race relations, and other critical aspects of contemporary life. There is a 
crying need for researchers to become engaged to a much greater degree 
in the design and evaluation of such experiments; for unless they do, tax- 
Payers will remain in the dark about the outcomes. The research commu- 
nity faces the even broader challenge of helping to design outcome 
Measures so that the routine expenditures of local governments can be 
More effectively assessed. With local governments responsible for spend- 
ing ever-larger sums—in New York, for example, local government ac- 
counts for about one-quarter of the income of the population—the 
establishment and use of outcome measures for public services is urgently 
needed if elected and appointed officials are not to continue to make de- 
Cisions solely in response to political pressure. , 

These are some of the more important areas in which new and im- 
proved data and studies are required if the quality of metropolitan 
decision-making is to be enhanced. The remedies will not be easy or 
cheap, since our strongest data base is national rather than metropolitan 
and since social scientists are conditioned to study macroissues and are 
relatively unsophisticated in approaching problems on a metropolitan 
level. Yet a major shift is urgently required, for to a large extent the fu- 
ture well-being of our cities depends upon strengthening their informa- 


tional mechanisms. 


Historical and Comparative Studies 


A second important avenue for progress in metropolitan studies is 
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through historical and comparative research. There is no single prototype 
of a large city. The largest urban agglomerations are characterized bya 
high degree of diversity, reinforced by the size and diversity of the 
country of which they area 
United States is the only industrialized nation in the world of continental 
scale. This suggests the nee 
American cities and such 
Rome, Amsterdam, Brus 
national capital of a relati 


: , 
estern, central, or southern Europe; now they 


atin American. How much importance should 
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evolution of our older cities cannot fail to illuminate their present con- 
dition and to offer some clues to the directions in which they are headed. 


Employer Behavior 


The next rubric under which research should be conducted relates to the 
behavior of private employers. Academicians have been slow to explore 
and exploit this arena for research purposes, in part because of a generic 
distrust of what goes on in the profit-seeking sector, but equally impor- 
tant, because those who have sought to use corporate data have encoun- 
tered serious and often impassable obstacles in gaining access to records 
or in receiving permission to publish their findings. 

However, past difficulties do not justify future neglect. Corporate 
behavior provides a major clue to the understanding of urban dynamics. 
One specific advantage of looking at the forces that impinge on the em- 
ployer and how he deals with them is that it provides a sharpened focus 
on the decision-making process, albeit at a micro level. But many micros 
may provide a first clue to the macro. We know that more and more cen- 
tral city employers, particularly banks, department stores, utilities, ho- 
tels, restaurants, and hospitals have been forced to adapt their manpower 
and personnel policies and practices to the new urban labor force. Hence 
a study of their adaptations would provide a critical view of manpower 
and the metropolis. The research challenge is twofold: first, to develop 
some case studies in depth of those adaptations whereby employers have 
sought to deal more effectively with their new labor sources; second, to 
look for significant generalizations underlying their experience. 

Another aspect of employer behavior that invites study relates to the 
matrix of forces that plays upon the decision to remain in the city or to 
move out—more particularly, the extent to which manpower resources 
influence the outcome. Many stories make the rounds about firms that 
have moved from a central business district over the last few years be- 
Cause they were unable to get the trained personnel they needed. A vari- 
ant thereof stresses the pressures upon firms by their own staffs who 
dislike their urban location. Occasionally, the stories also refer to adverse 
labor costs in the form of high wage structures; more generally, the em- 
Phasis is on low productivity and trade union constraints. For the most 
Part, however, complaints center on the difficulties of attracting and 
Tetaining an adequate supply of competent people. 

It may well be that difficulties anchored in the manpower arena ex- 
Plain the flight of many large and small entrepreneurs from city centers; 
however, in the absence of carefully executed investigations, to accept 
this conclusion is an act of faith. 

The suspicion that there is more to the story is reinforced by two news- 


220 Manpower 


paper accounts on the same day, in late 1973: Cities Service was reported 
to be leaving New York to consolidate its headquarters in Tulsa, while 
Delta Airlines was relocating a large number of its executives to New 
York so that they could be closer to where the action is. Economists have 
no difficulty in recognizing that two large companies, one an integrated 
oil firm, the other a large airline, may reach diametrically opposite con- 
clusions about the advantages of a particular metropolitan location. But 
if our understanding of urban dynamics is to be deepened, we need 


studies in depth so that the role of the interacting variables can be cor- 
rectly assessed. 


Since some large companies un 
central business district to reloc 
cities, the principles that guide th 
academic and public concern. I 
without protest, the 
siders relocating, it 
and housing. On th 


questionably will continue to leave the 
ate in the suburban ring or in smaller 
eir relocation should be a matter of both 


payroll, the trade-offs between staying and leaving the city may change 
radically. In any case 


i » here is yet another unexplored aspect of the inter- 
facing of manpower and the metropolis. 


; l used on the potential of employers in the 
same or adjacent neighborho s—including those in the not-for-profit 
sector—to engage in cooperative training, placement, and upgrading 
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efforts (for instance, among institutions comprising an educational park 
or a medical center). 

The multiple interdependencies within the large city point to yet 
another arena where employer behavior may offer opportunities for con- 
structive study and action. To illustrate: the ability of employers to at- 
tract workers, particularly in off-hours, may depend on heightened secur- 
ity, improved transportation, and the availability of local services such 
as eating places. It may not be feasible for any one employer, even a large 
one, to create the conditions that would assure him of the amenities he 
needs; yet cooperative action among a group of employers in the same 
area may prove successful. The potential for cooperative efforts of this 
nature should be reviewed and assessed. Moreover, analysis should be 
directed to the possible impact of a radical change in conventional work- 
ing practices, such as a reduction to the four-day week. Clearly, there are 
a great many different fronts on which urban employers interact with the 
metropolis, and there is a great deal we still need to learn about this rela- 
tionship. 


Public Programming 


The arena of public programming is critical in shaping the future of our 
major metropolitan communities. To begin with, one must note that 
municipal governments are spending large sums on human betterment 
and that in a political democracy such spending inevitably reflects the 
distribution of political power. Yet the researcher has a contribution to 
make by helping to sharpen the goals of such undertakings, by delineat- 
ing the preferred methods of pursuing them, and by critically assessing 
the results. 

Major efforts have been under way to evaluate the impact of income 
Supplementation on incentives to work. These demonstrations have been 
Carefully planned, and great care taken in selecting participants and con- 
trols. The ultimate findings may provide the American people with the 
type of guidance they so badly need when it comes to assessing the costs 
and benefits of social intervention. 

The size of the country and the diversity of its people and problems 
Speak to the desirability, in fact the necessity, of experimenting carefully 
before entering upon large new programs of social intervention. The only 
Possible way for legislators and the public to secure the necessary guid- 
ance and feedback is through trial efforts under a diversity of circum- 
Stances accompanied by management data systems to summarize and 
€valuate outcomes. The shortcomings of the Great Society programs we 
Shall discuss in our final chapter were less a matter of lack of accomplish- 
Ment than failure to learn what worked, what did not work, and why. 
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The problems of the city are compounded because of the high degree 
of interdependency that exists among such major subsystems as employ- 
ment, housing, and transportation—to isolate but three. While there may 
be good reasons why a government should hesitate to subsidize intra- or 
interurban transportation, no arguments from economics alone can settle 
the issue of subsidization a priori until one takes into account the em- 
ployment and income-earning opportunities that might be jeopardized if 
the transportation network of a large metropolitan area were permitted 
to fall apart. It requires analysis and judgment for a balanced assess- 
ment of the short- and long-term consequences of such subsidization. 

A related area concerns the policy to be pursued with respect to aban- 
doned or about-to-be-abandoned land. Since land is the basic limiting 
resource of all cities, how it is handled will have a major impact on the 
future of the metropolis. Inevitably, there will be difficult trade-offs be- 
tween social benefits and social costs. Real estate interests keep looking 
to government for actions that will facilitate their making windfall prof- 
its, but if the city fails to put together parcels of abandoned land and if it 
fails to offer various inducements to bring such land back into produc- 
tive use, it may erode its economic and employment base. Helping real 
ulty public policy. 

Ployers themselves, accounting for 
they are also dispensers of transfer 
ome to large numbers of people who 
portive arrangements, might be able 
s face is to explore how some of the 
might be used to encourage potential 


y establish both the job opportunities 
hing easy about going down this road, 
ut the city’s continuing to support po- 
€ness. Since most municipalities have a 
needs doing, the conversion of persons 
on welfare into productive wi . i 
orkers comme; n experi- 
mental basis. nds itself, surely on a p 


; er environmental dangers. Nevertheless, those 
directly concerned with the economic welfare of the city worry every time 
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our large metropolitan centers together with the considerable flow of 
new, if different, manufacturing jobs that have moved in. Once again, 
gross categories hide more than they reveal. 

Since so many of our large cities’ problems are directly or indirectly 
related to racial and ethnic discrimination, more attention should be 
aimed at identifying the high costs in terms of losses of efficiency and 
equity that derive from the persistence of discrimination, and at analyz- 
ing how certain accelerated programs can lower the barriers that hobble 
the progress of individuals and the community. 

The city’s future also will be affected by developments beyond its bor- 
ders. The position of the suburbs has an important influence upon the 
urban condition. More must be learned about protection of the suburban 
turf. If the suburbs continue to be controlled by the affluent, who place a 
high price upon the environment in which they live, the use of land for 
industrial and commercial purposes will be restricted and the erection of 
housing for low-income groups will be discouraged. To the extent that 
this occurs, the expansion of the suburbs will be seriously constrained, 
thereby contributing indirectly to assuring the future vitality of the city. 
We need to know much more about the relative strength of the various 
interest groups which, by determining what happens in the suburbs, will 
have great influence upon the economic future of the cities. 

Another external parameter is the strength and direction of national 
economic policy. No city can solve its manpower and economic problems 
and assure its future unless the federal government pursues policies that 
are both supportive of economic growth and nondiscriminatory against 
the nation’s largest cities. More analysis is required of the interplay be- 
tween federal policies and metropolitan well-being. The mayors of our 
largest cities are convinced that the federal government has not dealt 
fairly with their constituencies. Their argument has less to do with ab- 
stract justice and more with the belief that the principal problems our 
large cities face cannot be solved without substantial federal assistance. 
Clearly, when our national unemployment rate exceeds 6—not to 
mention 8—percent, there is little any large city can do by itself to assure 
employment opportunities for all of its residents. It must depend heavily 
upon the federal government. , o. 

The probable emergence of a much-improved fiscal position in many 
states resulting from revenue sharing and declining rates of population 
growth calls attention to a third externality that will affect the future of 
Our large cities. The largest cities must develop alliances with other urban 
communities in their state and with their neighboring suburbs, many of 
which are also seeking an increased share of state aid. While such coali- 
tion-building is primarily the task of the politician, the analyst can help 
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by exploring the extent to which the dif ficult problems a 
by the large city are emerging increasingly in smaller cities and in nan : 
the larger suburbs. It is probably not true that the problems of the E 
city are unique; they only appear to be for reasons of timing and sca : 
The thrust of these comments has been to highlight many dimensions 
of public programming, and to point out how a stronger data base, = 
analysis, and carefully controlled experiments can contribute to bet T 
decision-making. Admittedly, decisions are currently being made, an 
must continue to be made, in the absence of adequate information and 


knowledge, but that should only encourage the researcher to increase his 
contribution. 


Research in Relation to Policy 


Although considerations of the relation between research and policy have 
been touched upon in all the preceding sections, we shall now focus di- 
rectly upon this area of concern. 

The first point is that all metropolitan studies must make room for the 
individual, as a source of information and as the recipient of feedback 
from completed research. The simple fact is that no study can have a 
positive effect on outcomes unless the findings are understood and ac- 
cepted by those who must eventually act on them. 

To clarify this point: if most of the people living in a neighborhood are 
firmly opposed to moving away and are organized to back up their deter- 


mination, there is little Purpose in a study of alternative land use that 
hinges on their relocation. 


A closely related reason for ma 
any research effort is that many 
do not necessarily share the domi 
predicated on rationalistic econo! 
neous results if they fail to consi 


king the individual a principal center of 
Tesidents of large metropolitan centers 
nant value system. Accordingly, studies 
mic theorizing are likely to lead to erro- 
der the cultural values that determine the 
behavior of specific groups. A finding that young black girls can earn 
good wages as domestics is irrelevant because they will not accept em- 
ployment as maids no matter what the wage analysis shows. They have 
undred fifty years for a long-delayed revolution only to 
accept what they view as degrading work. 
Another shortcoming of much policy research is that investigators 
often do not anticipate the policy implications of their inquiries. TO 
make matters worse, many investigators fail to consider whether then 
research is designed Toblem of real importance. Clearly, if 
re can be no recovery down the road; 
good answers and good liaison with policy-makers will not suffice to €- 
hance trivia. 
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The politics of the metropolis is never static, and the recent reshuffling 
of population makes it more dynamic than ever. The new in-migrants 
and their children are making strenuous efforts to organize themselves in 
order to exert more leverage on their own lives and to expand their op- 
portunities. They may not always succeed in advancing their own inter- 
ests, but they are determined to keep trying; and no studies of the metro- 
politan environment should fail to take their strivings into account. 

All urban research is seriously handicapped by the fact that social 
scientists have never developed sophisticated techniques for extracting 
information from people, and it is even more handicapped with respect 
to extracting information from people who have a cautious if not hostile 
stance toward the larger society. The 1970 census was unable to derive an 
accurate count of population in large metropolitan centers; the under- 
count, especially among certain minority groups, reached a distressingly 
high percentage. Not only are we unable to count the urban population 
accurately, we are even farther behind when it comes to understanding 
the values of many residents, the ties that bind them to relatives and 
neighbors, and their plans and goals. Here is a major drawback to an 
understanding of the metropolis and to the shaping of policies to improve 
its functioning. The day-to-day lives of many of its inhabitants are 
shrouded from view—and in the place of knowledge the leadership oper- 
ates upon assumptions that are almost certain to be faulty, since they 
grow out of a different social experience. 

Urban research is hobbled not only by unfamiliarity with cultural di- 
versity and alienation, but also by a lack of attention to the ramifications 
flowing from the city’s considerable reliance upon state and federal 
actions. Many of the difficulties cities experience result from insufficient 
articulation among the three levels of government. For instance, 
although the state is the agency that is ultimately responsible for the de- 
velopment of educational opportunities, it is the rare state that has used 
its constitutional authority to exert leverage on those of its cities that 
demonstrate serious educational shortcomings. The subject of intergov- 
ernmental relations and its import for an improved urban environment is 
a largely unexplored domain that warrants systematic analysis and evalu- 


ation. 


Potentialities and Limitations of Planning 
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about education, training, and employment. In the area of land use and 
transportation, municipal government clearly must be the final arbiter. 
Other decisions fall within the domain of intermediary institutions, such 
as employers, trade unions, and voluntary agencies. Research can help to 
distinguish the roles of the different actors, and to show how improved 
communication among them can make planning more effective. 

Despite the large, some might even say horrendous, problems our big 
cities face, it is important to recall that most people who live and work in 
the metropolitan area are able to take care of themselves, plan their own 
lives, and realize many of their goals. Yet if this sanguine assessment 
holds for the majority, there is a considerable minority that is not so well 
situated; that lacks the capacity or the resources to plan for the future; 
and that requires help. One of the principal challenges large cities face is 
to design programs of social intervention that are truly responsive to the 
needs of those who require help, so that they can be assisted to become 
independent. The success of such programs should be measured by the 
numbers who are enabled to care for themselves and the speed with 
which they do so. 

To increase the ability of the urban population to earn its livelihood, 
reliance can be placed on market mechanisms so long as the leadership 
recognizes that the existing market structures are imperfect and that they 
fail, sometimes abysmally, to meet the minimum needs of some of the 
population, In short, while a city has every reason to rely on tested insti- 
tutions, it must not ignore the challenge to build new structures more 
responsive to unmet needs, and to improve linkages among all institu- 
tions, both old and new. Here too the student of urban affairs has a ma- 
Jor task. He must help identify the institutions that need to be modified 


and recommend the new ones that should be established if the full poten- 
tialities of the city’s huma 
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Government: The Fourth Factor 


Lowe the title of this chapter to a Nigerian student who was 
in the audience when I lectured at the University of South 
Carolina in the early 1960s. In light of his knowledge about 
his own country, where government dominates the raising 
and allocation of capital, the exploitation of natural re- 
sources, the control of foreign trade, and the level and dis- 
tribution of services directed to improving human re- 
sources, he wondered how economists in the Western world 
could ignore the dominant role of government in economic 
development. He had heard me say that, according to my 
calculations and those of my colleagues, the not-for-profit 
sector (government and nonprofit institutions) in the United 
States accounted for between one-third and two-fifths of 
all employment, and between one-fourth and one-third of 
the GNP. Why then, he asked, did economists—particu- 
larly those reared in the Anglo-Saxon tradition—ignore the 
fact that government was a factor of production? Was it, 
he continued, because of their political bias? Were they 
unable to acknowledge the potency of government in eco- 
nomic development because this would place them on the 
same side as Marxists, who look to government as the pri- 


mary instrument for reforming and improving the opera- 


tions of the economy? 
The student’s questions intrigued me at the time and 


they have intrigued me since. In a more complete answer 
than I was able to give him at that time, I shall treat the 
following facets of the problem: the forces that led the 
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classical economists to ignore or minimize the role of government; the 
failure of Keynesian macroeconomists to understand the structural 
changes in the post-World War II American economy; and the need for a 
dynamic model of societal behavior if the relations between government 
and economic development are to be seen with clarity. This chapter, 
then, seeks to describe how economists went far astray in appraising the 
role of government; why most American economists have continued to 
rely on the earlier model of competitive markets; and the new framework 


that must be constructed if the interactions between government and the 
economy are to be understood. 


The Neglect of Government in Traditional Economic Thought 


The fact that the discipline of economics was developed as a counterpoint 
to mercantilism, which emphasized centralization, bureaucracy, and 
regulation, helps to explain why Adam Smith’s successors tended to 
slight the role of government in their analyses. The author of The Wealth 
of Nations demonstrated to his own satisfaction, and that of his enthus!- 
astic disciples, that governments had the unique capacity to waste scarce 
resources and to distort the goals of national economic policy. while 
Smith and his followers, from Ricardo to Pigou, acknowledged that on 
occasion governments should intervene in the allocation and distribution 
of resources on grounds of efficiency or equity, most economists believed 
that a strict limit should be set on such interventions. 

Smith saw a role for government in defense, navigation, the develop- 
ment of human resources (education), and the establishment and main- 


tenance of domestic security and tranquility, all of which are essential 
Preconditions for econ 


lyzi onomic development. His successors, concerned ioe 
analyzing the ways In which the competitive market calls forth scarce 
resources, prices them, and allocates them, directed their major energies 
to perfecting the competitive model 
The economists who di i isti aot 
Ssented, from the early Christian Socia 
through Marx to Vebl i 


i istori en (purists may prefer to call them political scien- 
tists, historians, or sociologists), p i 
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A second reason why the economists gave government short shrift is 
that their models ignored all significant change; yet government is the 
instrument through which nations modify their institutions to cope with 
change. Economists deliberately omitted consideration of the impact of 
changes in population, technology, and tastes upon the structure and 
functioning of the economy. They recognized (as evidenced by Ricardo’s 
revision of his chapter on machinery and Marshall’s treatment of the 
Malthusian laws of population) that changes in these parameters could 
have important consequences for both production and distribution; still, 
they disregarded these forces in order to achieve determinate results. 

Economists’ concern with analyzing conditions of equilibrium, de- 

partures from equilibrium, and returns to equilibrium, within a substan- 
tially stable system, led them to place government beyond their purview. 
An exploration of the effect of changes in the governmental structure 
upon production and distribution would have required a historical, de- 
velopmental, institutional, or—as Veblen phrased it—an evolutionary 
bias. 
Beyond the authority of the founders of the discipline and the limita- 
tions of their own methodology, there were additional influences that 
deterred economists from considering the role of government in eco- 
nomic development. One such influence was their philosophical-psycho- 
logical orientation. They saw society as a free association of independent 
human beings, operating under the dictates of rationality, and fixated on 
the accumulation of wealth. In exploring the dynamics of specialization, 
the economists used as their prototype, not the caste system of India, but 
a Robinson Crusoe setting. They were the direct descendants of the Ro- 
mantic revolutionaries of the eighteenth century who saw society in terms 
of a social compact or contract. In their view, the economy was propelled 
by self-reliant individuals who freely entered into contracts to their mu- 
tual advantage. They considered the outcomes of competition as natural, 
inevitable, and desirable, and regarded Marx and his ilk as deluded in 
viewing workers as industrial slaves exploited by capitalists. 

Since their concepts envisaged the individual as the prime mover in 
society, social organizations as contractual arrangements among individ- 
uals, maximizing of wealth as the primary goal of life, and man as a ra- 
tional being, their decision to exclude government from their system was 
reinforced, There was no need, in their view, to analyze the political 
arena characterized by conflicting groups that pursue such nebulous 
ends as power and prestige, and a leadership that engages in questionable 
activities to obtain and maintain its position. To include government in 
their model would have sounded the death knell to the economists’ ef- 


forts to build a new science. 
Scholars have always disagreed about the design and improvement of 
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the models with which they work. But there is consensus that the investi- 
gator’s intent is less relevant than the ability of his model to illuminate 
reality. For this reason British economists were smug and secure: it was 
clear to them, at least up to World War I, that competition was the main- 
spring of their economy, and it was competition that they had been able 
to study in depth. When some continental followers of Karl Marx began 
to explore the linkages between foreign trade and domestic prosperity in 
advanced competitive economies, and pointed to the marriage of con- 
venience between business and the Foreign Office in determining British 
policy in India, Southwest Asia, the Middle East, South Africa, and 
Latin America, most economists paid no attention. They did not want to 
complicate their increasingly tidy model of competitive markets with the 
dirty dynamics of imperialism. 

The American experience was more equivocal. Most American econo- 
mists were willing to follow in the footsteps of their British cousins, al- 
though a minority recognized early that the economic development of the 
United States was affected substantially by governmental decisions in- 
volving land distribution, protective tariffs, internal improvements, 
slavery, free immigration, the financing of higher education, agricultural 
extension services, and much more. 

Recognition of these important arenas of governmental action was not 
sufficient, however, to wean the majority of American economists away 
from their preoccupation with the neoclassical model of the competitive 
market. They remained impressed with the wide disinclination of govern- 
ment to issterfere with the operation of the marketplace, at least with the 
oe of workers and with the output of goods. Resources continued to 
rect Si opportunities for profits were greatest. The country 
five Ssn S prospered. The successful performance of the ce 
seg. Se Ap economics its internal security and its EREr 
greater explicat aes an Mane had developed a model w1 
ik Plicatory power. In the competitive world of scholars, the best 

ocel, however flawed, remains ensconced as long as no one conceives 


SS need for or succeeds in Producing a better one, and the entrenched 
rican model had no place for government. 


The Changing American Economy 


A serious assessment of the relevance 
tem for the analysis of British and A: 
I, or shortly beyond, has yet to be 
1930s, as the New Deal sought to ri 
all but collapsed from several ye 
prices, and employment, there w 


e and utility of the Marshallian sys- 
merican capitalism up to World War 
made. Suffice it to say that by the late 
ebuild an American economy that had 
ars of cumulative shrinkage of output» 
as a crying need for a new model. This 
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Keynes provided. Within a few years of publication of the General 
Theory, the Keynesian revolution was victorious. Except for a small mi- 
nority who were too old or too cranky to go along, the economics profes- 
sion accepted the new system, which gave the government a dominant 
role in assuring an adequate level of investment to keep the economy at 
full employment. Two decades of chronic underemployment in Great 
Britain, and a decade in which unemployment in the United States never 
fell below a rate of 10 percent, convinced economists that the free market 
alone was no longer capable of performing the critical function of utili- 
zing all available resources effectively. 

With the passage of the Employment Act in 1946, Keynesian macro- 
economics became institutionalized in the United States. At the same 
time, American economists continued to make use of the competitive 
model, increasingly utilizing the modern and sophisticated econometric 
version, However, the structure of the American economy was being 
transformed in response to new opportunities on the domestic scene and 
to threats presented by international events. 

The old theory, the new theory, and the new reality have lived cheek by 


jowl during the last three decades, and politicians and professors pick 
and choose among the disparate elements in seeking understanding and 
guidance. For instance, J. M. Clark found it necessary to write an ex- 
planatory note to the United Nations Report on Full Employment in the 


early 1950s, in which he warned his enthusiastic Keynesian colleagues not 
to expect too much from government spending. He insisted that, unless 
cost and price mechanisms continue to perform effectively, no economy 
would be able to operate continuously at or close to full employment. 
Clark’s reservations were politely noted but disregarded. 

The Eisenhower years revealed structural faults in the economy. The 
President, by instinct and background, was attuned to the McKinley eco- 
nomics of his Secretary of the Treasury, George M. Humphrey. His 
pragmatic chairman of the Council of Economic Advisers was Arthur F. 
Burns who, while criticizing Keynes in scholarly journals, borrowed lib- 
erally from him in fashioning his policy recommendations—which Eisen- 


hower followed. m , 
The Kennedy-Johnson decade revealed a similar dissonance. In an 
address at Yale, President John Kennedy insisted that management of 


the American economy is not a proper subject for political debate, but a 
matter that should be left to the economists, who know how to use fiscal 
and monetary policy to establish and maintain the economy at a high 


level. 

At about the same time Ja 
of Economic Advisers whose TO 
fears of American businessmen @ 


mes Tobin, a member of Kennedy’s Council 
ots were in Yale, sought to allay the 
bout the expansion of the federal gov- 
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ernment into their domain by presenting data that pointed to a decline in 
the role of government in the generation of GNP. He argued that, al- 
though the federal government was seeking to deploy the instruments of 
fiscal-monetary policy more effectively, this effort was not, and should 
not be considered, a threat to the decision-making powers of business- 
men. P 
During the next administration, while his economists sought to fine- 
tune the economy, President Johnson continued to talk of the strengths 
of our free-enterprise system in terms not greatly different from those of 
his immediate predecessors, Kennedy and Eisenhower, or from those of 
his successor, Richard Nixon. 
Only small differences separate the approach of the Kennedy-Johnson 
economists, who looked to fiscal-monetary policies to relieve the country 
of excessive unemployment, and the early game plan of the Nixon 
administration, which sought to bring mounting inflation under control 
by resorting to the classic remedies of tight money, reduced governmental 


ployment. A wide spectrum of academic 


» impressed with the growth of 
d trade unions, ridiculed those 
: arket mechanisms for salubrious effects. And 
it was Arthur F, Burns, the consulting architect of the Nixon anti-infla- 
tion strategy, who realized early in 1970 that policy was out of phase with 
reality; in the face of high and rising unemployment, prices were moving 
upward, imports were increasing, and improved liquidity was failing to 
Stimulate investment, By 1971 he put the matter simply: the economy was 


noe oe as anticipated; new institutions and mechanisms were 
required. 


ion to GNP increased several-fold: 


government set the pace for technological innovation via defense and 
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space expenditures (air transportation, electronics, computers); it aided 
major industries that had fallen on hard times, such as agriculture and 
shipping; its expenditures for highways and subsidies for construction 
altered the location of people and industries; its foreign aid programs— 
insurance against expropriation, import controls on petroleum, stock- 
piling of strategic materials, and limitations on foreign investments by 
domestic corporations—increasingly changed the structure of foreign 
trade. Moreover, several government regulatory commissions exercise 
leverage over such critically important institutions as capital markets, 
stock exchanges, trade unions, communications and other utilities, and 
influence the speed with which new opportunities are opened to minority 
groups. Furthermore, government has been continuously involved in new 
arenas, from satellite communications to ecology. 

When the Penn Central Railroad collapsed in the late spring of 1970, 
the Federal Reserve Board acted to prevent a financial panic, and when 
Lockheed was threatened with bankruptcy in the summer of 1971, Con- 
gress helped to bail it out. A spokesman for the banking syndicate, testi- 
fying on behalf of federal aid to Lockheed, stated that since the govern- 
ment is in every nook and cranny of the economy, there is good reason 
for it to save a major company whose collapse would have disastrous 
repercussions. That spokesman was a senior officer of the nation’s 
second largest bank! 

In August 1971 President Nixon announced his new economic pro- 
gram—a price-wage freeze, a special import levy of 10 percent, cutting 
the dollar loose from gold, new tax concessions for business and the con- 
sumer—and stated that these proposals represented the most significant 
departure in national economic policy in forty years. Regardless of the 
outcome, there is little reason to argue with Nixon’s declaration that the 
introduction of wage, price, and dividend controls in a peacetime 


economy represents a major break with tradition. An interesting ques- 


tion, however, is why only a few economists understood that cumulative 
President to adopt such a 


structural transformations would force the 
policy, even a President who believed firmly in a free-enterprise econ- 


omy. 
The principal explanation of the economists’ failure to foresee this 
d allegiance to an outmoded meth- 


change in policy lies in their continue 

odology based on faulty assumptions spiced with a conservative-optimis- 
tic tilt. Competitive price theory, in its simple or sophisticated version, 
was the professional economist’s major inheritance. This is what he had 
learned and what he knew how to use. Since an operational theory of 
oligopoly had not been adumbrated, economists made do with what they 
had, occasionally warning their students to take note of the gap between 
the assumptions of the theory and the realities of the moneymaking 
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world. This gap was accentuated by their devotion to ange ier 
model-building and econometrics. Sophisticated theoreticians devo e 
their energies to designing complex models; they pay little cn i 
the quantity and quality of the data that determine the relevance of thei 
ults. f 
P ronori continued to postulate that individualism, voluntarism, 
and rationality provide a working model of man and society, although 
the overwhelming weight of scholarship has denied each in turn. How- 
ever, these traditional assumptions made it easier to deprecate the grow- 
ing role of government in charting the direction of an economy which the 


economists saw as responding primarily to entrepreneurial profit maxi- 
mization and consumer utility maximization. 


corporate control, and income redistribution. 

Prior to his retirement fro 
attention to a paradox. In 
become political economy, 


ortion of reality, The continued neglect of gov- 
1on-making center by contemporary American 

e entrenchment of outmoded theory and the 
Olicies. Although improved theory does not 
out a perspective that includes the evetsine 
in shaping the goals and influencing the 
TY economy, policy is bound to go astray. 


The Functions of the Governmental System 


In both autocratic and democratic regimes, those in power want to 
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maintain public support. Politicians do not press for economic policies 
that are likely to lead to widespread discontent, which may take the form 
of industrial sabotage or noncooperation or lead to defeat at the polls. In 
a democracy, elections are the principal instrument for arriving at con- 
sensus about the intermediate and long-run goals that the society seeks to 
achieve and about the preferred ways to accomplish them. When those in 
power lose the support of the public, the consensus essential to economic 
growth and development is lacking; the result is confusion and uncer- 
tainty among decision-makers in both government and the economy. 
Since so much economic activity is geared to the future, a loss of confi- 
dence means that consumers and investors are likely to sit and wait and 
watch, with the result that the economy loses momentum. 

Nor is the centrality of government much different in controlled so- 

cieties. When the leadership is under pressure, riven by conflict, or un- 
certain about its next move, the cues that bureaucrats depend upon to 
guide them on the economic front, ranging from investments to price 
adjustments, will be equivocal and result in slippage, slowdowns, bottle- 
necks. 
The maintenance of public support and confidence is the first and 
overriding task of government in nurturing a successful economy. In the 
absence of competent government whose authority is respected even if its 
leaders are not loved, no economy can long prosper. 

Among the criteria that a government must meet to pass the test of 
competence is its ability to raise the substantial sums required to develop 
the infrastructure for sustained economic development. Private savings 
have a role to play in the process of growth, but unless government and 
large intermediate bodies (corporations) are able to deflect a substantial 
proportion of current output from consumption to investment, the econ- 
omy will drag. The principle of complementarity in public and private 
investment has not received its due. A single illustration: the dynamism 
of the automobile industry is predicated upon a continuing high level of 
public investment in highway construction. _ 

A parallel challenge can be subsumed under the term ‘‘equity.”’ All 
governments represent a balancing of conflicting interest groups. Some 
groups are always in a better position than others to benefit from state 
action. In a democracy where those in opposition to government are able 
to voice their views and organize to replace those in power, elected offi- 
cials must always be alert to adjust to the changing views of the public. 
Although alterations in the societal value structure are made slowly, 
there are stages in the development of nations that are associated with 
new value orientations. While it is true that momentum builds up only 
over a period of time, such circumstances as a severe depression, racial 
conflict, or the aftermath of a war often act as precipitants. A major test 
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of political competence is the ability of the leadership to recognize syn 
ing points and adjust to them. Accommodation to new conditions ca! 
shorten the period of acute conflict and can mitigate political exacerba- 
tion. If the government is successful in this task, the economy will suffer 
less disturbance. 

Another arena where government action can facilitate or retard eco- 
nomic development pertains to its policy regarding the development of 
human resources. The acquisition of skill depends, among other factors, 
upon access to education and training facilities. Unless these facilities are 
provided by government, they will not be broadly available. If the popu- 
lation can rely only on the family and on job mobility to develop its 
skills, its level of competence will be raised quite slowly. Consequently, 
the ability of government to expand and improve training institutions SO 
that they will be available to a steadily increasing proportion of the popu- 
lation can affect the rate at which the economy grows. 

In these several ways—facilitating consensus, building infrastructure, 
responding to demands for equity, providing opportunities for skill ac- 
quisition—governments engage in functions that are critical to the per- 
formance of the economy. The effectiveness with which they operate in 


these several realms will significantly influence performance of the eco- 
nomic system. 


Government as a Factor of Production 


d with the old trilogy of land, labor, and 
uction: he added management. Joseph 
Osite direction: he reduced the trilogy tO 


That error is compounded t 


Oday when, at least in the United States, g0V- 
ernment has the following roles: 
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billion in investment outlays during fiscal 1974. This far exceeds the an- 
nual investment of any single private enterprise. 

———It is the nation’s largest consumer. Government purchases of 
goods and services in 1973 totaled over $277 billion, or more than one- 
fifth the total Gross National Product. 

—— It is the nation’s largest supporter of science and technology. The 
federal government alone accounts for more than half of the $30 billion 
spent on basic and applied research in the United States during 1973. 
It provides transfer income to a large part of the population. With 
the Social Security system providing cash to over 28 million beneficiaries 
and state public assistance programs benefiting another 11 million, gov- 
ernment directly supplements the income of roughly 15 percent of the 
population, 

It determines in large meas 


ure the level at which the economy 


operates. Total government expenditures including both transfer pay- 
ments and purchases of goods and services are the equivalent of more 
than 30 percent of the GNP. With control over this large a share of the 
total economy, government is a major determinant of the level of demand 
and of employment. 
It sets the limits within which businessmen cooperate and com- 
pete. Through enforcement of antitrust, minimum wage, occupational 
safety, and consumer protection legislation, the government sets various 
standards for private market behavior. 

—— It controls the profitability of many large industries. Not only 
does government control the rates of return for various public utilities, 
through cost-plus contracts for defense purchases, cost reimbursement 
including fixed rates of return for hospital and nursing home services, 
subsidy of numerous agricultural commodities, and price regulation for 
various forms of transportation, it directly affects the profit rate of im- 
portant sectors of the economy. 

It can expand opportunities for t 
schools enrolling roughly 90 percent of the 
ondary students and public funds accounting for more than 45 percent of 
all expenditures for higher education, government influences these criti- 
cal developmental opportunities. Moreover, through the provision of 
nearly one million work and training program enrollment openings, the 
federal government provides additional opportunities to many disadvan- 
taged youths and adults. Finally, through enforcement efforts under the 
Civil Rights Act of 1964 the government helps assure that job opportuni- 
ties for minorities will be available in the private sector. 

It exercises a dominant influence on the changing patterns of con- 
sumption. Through a combination of direct, guaranteed, and insured 
loans, the federal government advanced over $26 billion in credit to the 


he disadvantaged. With public 
nation’s elementary and sec- 
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public in 1973. Much of this credit was supplied to support consumer de- 
mand for housing and higher education. With its support for highway 
construction, government has significantly encouraged the purchase of 
private automobiles over other modes of transportation. 


Since government does all of these things and many more, we must 
agree with the Nigerian student who saw government as a fourth factor 
of production. When economists recognize this fact, they will be able to 
develop a more realistic model that will facilitate more effective policy. 


Some Lessons of the Great Society 


Two lessons can be extracted from President Lyndon John- 
son’s broad program of social reforms, which he termed 
the ‘‘Great Society.’’ One lesson has to do with the general 
process of social reform in a middle-class democracy, or at 
least in this middle-class democracy. The second concerns 
the specific legislative programs that made up the Great 
Society. We shall concentrate our attention on the more 
general implications for social intervention and social re- 
form that can be derived from this recent experience. 

No one who reads the evidence can seriously subscribe to 
either of the extreme, simple, fashionable dogmas: that 
social legislation is merely a sham, aimed at camouflaging, 
not solving, problems; or that all major political interven- 
tion in social problems is a mistake, bound to fail, and is 
better left to local government, private charity, or the free 
market. Contrary to these dogmas, the evidence seems to 
show that the problems are real, that political pressure to 
do something about them is often irresistable, and that 
many partial but genuine successes have been achieved. 

Often, though not always, the intended beneficiaries of 
social legislation do benefit. There are sometimes unin- 
tended and unwanted side effects; and some public pro- 
grams simply do not work or prove too costly. But there is 
nothing in the history of the 1960s to suggest that it isa law 
of nature that social legislation cannot deal effectively with 
social problems, or that state and local governments or 
private enterprise will always do better than the tered 
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There is no obvious support for such sweeping generalizations. Case-by- 
case judgment seems far more appropriate. 


Goals 


A first lesson is that the public will accept large-scale programs of social 
intervention only at long intervals. One measure of time is the generation 
that elapsed between the New Freedom of Woodrow Wilson and the New 
Deal of Franklin Roosevelt, and again between the New Deal and the 
Great Society. There is nothing inherently cyclic about such a pattern; 
only special circumstances—like the breakdown of the economy in the 
Great Depression, or the rise of the civil rights movement and the politi- 
cal awakening of the black population—with an assist from strong 
leadership can set the Stage for major social reform. At other times, a 
piecemeal approach is the only kind possible. 

Indeed, social progress in a democracy depends on its ability to recog- 
nize and respond to challenges that require governmental intervention in 
the interests of economic performance and social justice. If the govern- 
ment avoids piecemeal remedial action when and where the facts war- 
rant, it is likely to be forced later on to mount more ambitious programs 
of social intervention when the constraints of time, resources, and toler- 
ance will be more painfully binding. Prolonged neglect is costly. Most 


social problems do not fade away; they become more acute when neg- 
lected. 


Piecemeal reform is not easy. The public has limited tolerance for re- 
form at any time. More often than not, it is the quiet life that appeals to 


the Congress and to the voters. In a democracy whose political and eco- 
nomic systems are functioning reasona 
who can expect to 


and generally a weak or powerless mi- 
a constituency broader than its direct 
St share the goals of social intervention 
S possible. In the American system of 
fore becomes a key figure. No one else is 


electoral victory—as Lyndo 
finite stock of political capi 
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he depletes it. A President who takes the lead in a broad program of so- 
cial reform must anticipate mounting opposition from groups who balk 
at paying the price for progress, especially the progress of others. He 
must also reckon with increasing frustration among the potential benefi- 
ciaries, whose expectations are likely to outpace the improvements in 
their circumstances. 

In the case of Johnson and his Great Society there was another factor. 
More than anything else, the Vietnam War was the enemy of the Great 
Society. We shall see later that the war stole resources that might other- 
wise have gone to finance social programs on a scale sufficient to show 
results. For now, let us recognize that the bitterness, hostility, and disil- 
lusionment generated by Johnson’s prosecution and escalation of an 
unpopular war destroyed the consensus on social goals that he had earlier 
managed to create. And the problem was compounded by the fact that 
the natural antiwar constituency was also the natural constituency for 


social and economic reform. 


Promises 

for a reformist government to set realistic goals. It is 
limit itself to realistic promises. Here the so- 
cial engineers of the 1960s clearly failed. The administration’s spokesmen 
promised to undertake and win the war on poverty; to assure every 
American family an adequate home; to relieve old and poor people of the 
financial burdens of illness; to widen the educational opportunities of 
poor children; to speed the integration of the black community into the 
mainstream of American life; and to provide skill training so that those 
on the periphery of the economy could get better jobs. A democracy with 
a two-party tradition is inured to exaggerated promises and claims, es- 
pecially in an election year. But the mid-1960s saw the President, his 
advisers, and the congressional leadership wantonly blur the distinction 
between campaign promises and legislative commitments. From one 
point of view, the Great Society programs were doomed from the mo- 
ment of their enactment: there was no prospect that any government 
could deliver on such ambitious promises, certainly not within the time 
limits that an impatient public would allow. 

It is easy to see how damaging this kind of puffery can be to the good 
name of sensible social policy. It will not be easy to kick the habit. One 
has the impression that nothing less than a Crisis can any longer attract 
political attention. The Urban Crisis, the Environmental Crisis, the 
Energy Crisis are only the latest in a long line. If verbal overkill were 
merely a device to attract attention, that would perhaps not be so bad. 
The distortion goes deeper. One can hardly respond toa Crisis with small- 


It is hard enough 
almost impossible for it to 
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scale experimental programs to test out the nature of the problem and 
accumulate knowledge that can ultimately lead to the design of better 
policy. A Crisis has to be met ona grand scale. Of course, before one 
Crisis has been resolved the next Crisis is on the scene, and each is blown 
up so as to demand all available attention and resources. This sort of 
atmosphere is hardly conducive to the rational allocation of public funds 
and administrative capacity. f 

We can conclude, then, that especially if the issues are complex and if 
they have been ignored or minimized earlier, it is important that the 
leadership’s promises of results be realistic rather than extreme. A public 
that has been encouraged to expect great things will become impatient, 
critical, and alienated if the progress that is achieved falls far short of the 
rosy promises. A wise leadership is careful to pledge no more than it feels 
moderately sure it can deliver within a reasonable time. 


gain visibility an 
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s of the increased utilization of hospitals resulting 
ame experts were far off the mark when it came to 


As a result, Congress and the public had the un- 
pleasant experience later of havi 


leg Was enacted with even less study and discussion, it is 
Not surprising that its open-ended commitment of federal funds for 
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tional authorities to learn to distinguish between attractively packaged 
programs that would later prove ineffective, and less exciting but more 
productive approaches to improving the learning skills of poor children. 

Let us take one last but very important example. The course of welfare 
reform would have been much smoother had expert knowledge been able 
to foretell the massive welfare drift of the 1960s. As things turned out, 
the modest reforms of 1962 and 1967 were simply obliterated by the rise 
in the welfare rolls. This unexpected result certainly contributed to the 
inability of a more substantial reform program to capture the support of 
a majority of legislators. 

Almost by definition, a new social program is likely to be hobbled at 
first by the lack of knowledge and experience of those charged with its 
design and operation. A sensible public and its legislative representatives 
will allow time and resources for the knowledge and experience to be ac- 
cumulated. But if the new programs do not command sufficient support, 
or if the initial enthusiasm that led to their enactment is dissipated, the 
minimum stability and learning time that is essential may not be avail- 
able. As a consequence, the President, those charged with administering 
the program, and the legislators who control its finances will be caught 
up in a public relations charade in which the rules of the game are contin- 
ually changed so that it is impossible to keep score. In the manpower 
arena, the White House has sought each year to launch ‘‘exciting new” 
programs by repackaging funds appropriated a year earlier. This is no 
way to run a railroad, much less a manpower program. 

The conclusion to be drawn is not that our government should delay 
action in critical areas until it has all the knowledge and techniques to 
fashion a successful solution. In the first place, the required knowledge 
can be generated only by action, at least on an experimental scale. More- 
over, a democracy really has no option but to act while it learns. It must 
run risks to meet the needs and desires of its citizens as best it can. The 
most one can say is that a responsible leadership will proceed with cau- 
tion in areas where it lacks adequate knowledge and experience, in the 
expectation that second efforts at social intervention will be improved by 
what is learned from the initial trials. Perhaps the idea of the frankly 
experimental public program can be made politically viable. It is worth a 
try. There is an important corollary, however: social problems must be 
tackled early. After a time even a poorly functioning system acquires 
constituencies, at which point the pressure for a remedy cannot be put 
off by talk of experimentation and learning. The base of knowledge must 
be compiled beforehand. There is correspondingly less reason, even for 
conservatives, to oppose experimental programs of social intervention, 
except perhaps on the overriding principle that nothing new should ever 


be tried. 
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Resources 


In judging the record of the 1960s, it is useful to keep in mind that a so- 
cial program is usually better defined by its budget than by the language 
of the enabling legislation. Certain programs in the fields of health, edu- 
cation, and manpower never command resources commensurate with 


Some Lessons of the Great Society 245 


information about the cost side of a benefit-cost analysis. There can still 
be errors in extrapolating the costs of small-scale pilot programs to full- 
scale social intervention. But we would certainly be on firmer ground 


Administration 


Among the scarce resources necessary to the success of any complicated 
enterprise, private or public, are organizational and administrative talent 
and will. Ina federal system of government like ours, much of what hap- 
pens in the public domain requires the cooperation of state and local gov- 
ernments. Even where the federal government is the initiator and funder, 
day-to-day planning and operations will often be in other hands. In area 
after area, in such diverse fields as education, manpower, welfare, and 
housing, there is relatively little that the federal government can do on its 
own. It is not able to deliver services to large numbers of citizens in their 
home communities. It can mail checks to beneficiaries of the Social Se- 
curity program, or to the recipients of one or another type of educational 
grant or loan; but when it comes to organizing a Head Start program or 
to establishing and operating a skill-training center to assist employable 
people on the welfare rolls to move into productive employment, the 
federal government must work through state and local agencies and, to a 
lesser extent, through contractors in the private or nonprofit sectors of 


the economy. 

The last decade has demonstr 
the intermediaries through whic 
determine in considerable measure t 


clear that the best-conceived federal 
agencies charged with implementing it lack initiative or competence. And 


the sorry fact is that most state and local governments—with some nota- 
ble exceptions—are poorly structured and poorly staffed to carry out 
new and innovative tasks. They have a hard time meeting even their rou- 


tine commitments. 

In all fairness, the record of per 
in the private and nonprofit sector: 
ment. The runaway inflation in me 


Medicare-Medicaid does not reflect d 
hospitals or on the health professionals, though it must be said that the 


legislation helped to provide perverse financial incentives to patients and 
suppliers. The best that can be said for the manpower programs that 
engaged private employers is that the performance record is mediocre. 
The firms that accepted performance contracts to teach the hard-to-teach 
have folded their tents and slipped away. There are many reports of 


ated that the strengths and weaknesses of 
h the federal government must operate 
he success of its program efforts. It is 
] program will falter or fail if the 


formance of government’s contractors 
s also leaves much room for improve- 
dical care costs after the passage of 
much credit on either the voluntary 
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sharp practices, shoddy workmanship, and outright fraud involving real 


estate brokers and builders working with federal funds to provide housing 
for poor families. 


ti 
ti 


ocal governments will look out 
signated beneficiaries of federally 
a check by the federal government. 
o take it for granted that state and 
h for the redistributional design Of 
iders of the funds would wish. 


The Record 


As we review the record of the 1960s, we cannot fault President 
embody advances in ec i 


st Kennedy administrati ita oe 
ion, whatever its 
are w weaknesses, was characterized on the domestic front bY 
i nd restraint, The enthusiasts promised much broader action for 
the second Kennedy administration, 


While several of the Great Society programs had their roots in staff 
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studies initiated during the Kennedy years, it was President Johnson’s 
leadership that turned these modest beginnings into legislative realities, 
primarily in 1964 and 1965. It is difficult to argue that Johnson’s deci- 
sions were unreasonable either, with respect to the problems he singled 
out or the legislative reforms he recommended. 

As for Medicare, we need only recall the sudden and dramatic shift by 
House Ways and Means Chairman Wilbur Mills and by the American 
Medical Association from their long-time opposition, to appreciate the 
strength of the accumulated forces demanding remedial action. Congress 
had to act. If an error was made, it was not in passing Medicare, but in 
adding Medicaid as an afterthought. 

Nor do we disagree with the executive and legislative decision to put 
special funds into elementary and secondary schools to provide compen- 
satory education for the hard-to-instruct. Over the years, the federal 
government had made funds available to accomplish high-priority 
national educational objectives. It was a logical next step for it to help 
raise the educational achievement of children from low-income families. 
It is true that this effort was both administratively and substantively in- 
adequate. Time and experience have seen many weaknesses removed, 
although no educational system has yet designed an effective remedial 
program. It is a fair guess that in the absence of a federal initiative we 
would be much farther from a solution today. This is clearly a case in 
which it is better to have tried and failed (and learned something) than 
never to have tried at all. 

Of all the Great Society programs, the war on poverty is most open to 
criticism. The promises were extreme; the specific remedial actions were 
untried and untested; the funds were grossly inadequate; the political 
structuring was so vulnerable that it had to be radically reformed within a 
s after the program was launched. Despite these weaknesses, we 
cannot argue that poverty is not a subject worthy of national concern and 
federal intervention; that many components of the specific Office of 
Economic Opportunity legislation, from the Job Corps to Operation 
Mainstream, were not sensible first efforts; that without presidential 
leadership and congressional support for social intervention the nation 
would be better off today. The prolonged economic prosperity of the 
1960s helped to lift many families out of poverty, but this longest boom 
in the nation’s history also proved that economic growth is not the 
answer to the problems of all who lack an adequate income. 

With respect to federal efforts in housing and urban development, the 
record is mixed. Much that was attempted succeeded, such as facilitating 
home ownership among the middle class. On the other hand, suitable 
housing for low-income families remains a serious challenge. Even more 


few year: 
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difficult has been neighborhood preservation in urban centers, since 
large numbers of minority-group members must have access to housing 
that formerly was not available to them. The specialists agree that the 
federal government has an important role to play in housing and urban 
development. They differ only about the approaches the government 
should follow. As is frequently the case in complex arenas of societal 
change, there are no right or wrong answers; there are only cautious or 
radical experiments, the outcomes of which must be assessed before the 
next round of plans and policies is implemented. 

We come to the last of the major interventions, which was directed 
toward improving the position of the black minority. While the Kennedy 
administration made a few moves on this front, it was Johnson’s leader- 
ship that brought about major improvements in race relations. Today, a 
decade after the effort was mounted, there is no agreement about what 
he ventured and what he accomplished. A few facts are incontrovertible: 
the black population has made striking gains in Occupational status and 


ety is one of successes and failures, of ex- 
elves at least partly successful and experi- 
ments whose returns do not appear to have justified the effort. In other 


any sensible person should have expected. 
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